State policies and the social construction of female domestic labour with particular reference to the care of pre-school children, 1918-1948 by Hunt, Anne
THE UNIVERSITY OF HULL 
"State policies and the Social construction of female domestic labour, with 
particular reference to the care of pre-school children. 1918-1948. " 
being a Thesis submitted for the Degree of Doctor of Philosophy. 
in the University of Hull. 
by 
ANNE HUNT, B. A. (hons). 
August 1987. 
-8 SEP 1967 
Summary of Thesis for Ph. D degree 
by Anne Hunt 
on 
"State policies and the social construction of female domestic 
labour, with particular reference to the care of pre-school children, 
1918-1948" 
The thesis adopts a marxist/feminist approach and provides an 
historical analysis of the formation and implementation of social policies 
which condition the operation of the working class family. It examines 
the part played by social movements in the construction of financial, 
educational, health and social services policies and how these policies 
structure women's labour in the family. In particular, the analysis 
examines the effects of policies on the child rearing aspect of women's 
labour and how the measures adopted intensify and extend women's 
responsibility for childcare. 




to female domestic labour is followed by an overview of the measures 
implemented between 1870 and 1914 which signal a process of state inter- 
vention into the working class family. The study then examines the inter- 
war period focusing on the effects of financial policies to support the 
wage-dependent family, policies to reform maternity and child welfare, 
strategies adopted by voluntary organisations to improve the "social 
health" of families living in urban poverty and how concern with population 
decline reinforced demands for social policies to assist the reproduction 
of the working classes. An analysis is also made of measures concerning 
the nurture and education of children with particular reference to nursery 
education, child guidance and the influence of child psychology. 
The study continues with an examination of the disruption of family 
life during the Second World War, measures implemented to meet the 
exigencies of war, the widespread concern over the disruption of family 
2 
life and the demands made for policies to support the family as part of 
post-war reconstruction and provides an analysis of the legislation 
which formed the basis for the welfare state. The study concludes 
with an analysis of the policies which reinforced the trend towards a 
child centred society based on maternal care in the family. 
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CHAPTER I 
A marxist/feminist approach to female domestic labour: Exploring the way forward 
The women's movement in the late sixties and early seventies revitalized 
feminist interest in addressing women's issues and in explaining their 
subordination which resulted in "the foundation and expansion of an area of 
academic and/or intellectual work called "women's studies". "I By making women's 
sphere of activity central rather than marginal, feminists have uncovered new 
empirical material and have undermined the privileged position of men's sphere 
of activity. A renewed interest has been taken in neglected concepts such as 
patriarchy, the sexual division of labour, the social relations of reproduction 
and, as in the case of Oakley's work, a constructive separation of sex from 
gender has advanced understanding of relationships between men and women. In- 
spite of the many controversial issues which feminist discourse has generated, 
not least those that ensue from the proposition that the personal is political, 
feminist writings have importantly stressed the centrality of the family in 
maintaining women's subordination. Thus various aspects of personal life, 
traditionally related to the family, have been examined from a feminist 
perspective; these include, heterosexuality, monogamy, marriage, the experience 
of motherhood and the wife's economic dependence on her husband. Feminists have 
productively questioned common-sense assumptions about the "naturalness" of the 
conjugal family unit, stressing the significance of family ideology in the 
construction and maintenance of a specific family form which reinforces woren's 
subordination. In addition, feminists have drawn attention to and have begun to 
analyse the unpaid work undertaken by women in the family. 
No single feminist approach to the family has evolved from this, rather 
i "feminism has thrown up fresh approaches to the complexity of family life. " 
Within an orthodox sociological approach, Oakley cogently discussed the serious 
limitations of a functionalist analysis of the family, especially its blindness 
towards the work done by women in the family. By examining housework from a 
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perspective normally adopted for the study of paid occupations, she shows that, 
for women, housework is an important source of social identity. Oakley also 
demonstrates the negative aspects of this work process on women's social 
identity because housework in industrial societies is a low status and 
undervalued form of work. 
3 
Hilary Land has studied the way that social policies 
are based on assumptions which endorse and maintain the sexual division of 
labour and women's economic dependence in the family. 
4 
The sexual division of 
labour in the family and the labour market has also been of central concern to 
feminists working within a marxist perspective. In particular, Beechey has 
addressed the question of the relationship between the family and the labour 
market and has provided a "seminal" contribution to the debate on women's 
structural subordination in the labour market. 
5 
Beechey suggests that married 
women's economic dependence in the family is crucially linked to the growth of 
female wage labour as a category of low paid work and also explores how economic 
dependence may also make married women a preferred source of labour in terms of 
a reserve army. 
6 
Marxist feminists have also drawn attention to the role of the 
state in perpetuating women's oppression in the family. Elizabeth Wilson has 
shown how welfare policies come wrapped in a familist ideology which on the one 
hand encourages a benevolent approach towards women but on the other also 
expresses a form of social control with the aim of ensuring that women continue 
7 
to shoulder domestic responsibilities. Mary McIntosh has explored the ways in 
which the state in industrial capitalism intervenes to secure conditions of 
reproduction. 
a 
Seeing the wage-dependent family household, largely supported by 
the male wage and female domestic labour, as a central factor in women's 
subordination in industrial capitalism, she agrees with Land that the financial 
and social policies adopted by the state reinforce this form of family 
household. McIntosh also makes the important suggestion that there are 
significant contradictions within this process because at no time has the 
capitalist wage form provided an income large enough to meet the historically 
constructed needs of all sections and all members of the working classes. As a 
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result, further policies have evolved to meet the needs of non-wage earning 
members of the working classes and these impinge on any analysis of women's 
subordination because historically, women have been defined as part of the non- 
wage earning sector due to their marginal position in the labour force. McIntosh 
argues for a broader approach to welfare provision and urges that more attention 
should be paid to the contradictions which exist in the processes of 
reproduction in order to provide a more satisfactory analysis of the 
relationship between the various forms of political struggles within capitalism 
and how these struggles relate to women's subordination. 
This brief introduction to a number of specific feminist studies on the 
importance of the family in maintaining women's subordination ignores a large 
body of feminist writings in this area, nevertheless, it serves to give some 
indication of the variety of approaches which have evolved and the significance 
attached to welfare provision in relation to women's position in the family. In 
addition, the larger body of feminist work on the family has provided a valuable 
critique of both orthodox sociology and marxism which has produced a reappraisal 
of women's labour in the family and of the social relations which reproduce 
gender inequalities. Within marxist discourse, the domestic labour debate has 
drawn attention to the error of confining an analysis of the family to the 
sphere of ideological practices. The debate itself had a number of deficiencies, 
which will be discussed further below, but one of the conclusions that can be 
drawn from the debate, is the importance of providing an analysis of how 
domestic labour is socially constructed within industrial capitalism and how the 
state plays a crucial part in this, It is the aim of the thesis to explore this 
process with particular reference to the child care aspect of female domestic 
labour based on the proposition that women's association with infant and child 
nurture and care is a central element in their subordination. 
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The Domestic Labour Debate 
Prior to the interest in domestic labour, the family, within Marxist 
discourse was primarily conceived in terms of its ideological significance in 
maintaining and reproducing the social relations of production. Various aspects 
of bourgeois ideological oppression were attributed to mechanisms associated 
with the family. Broadly speaking it was argued that the family played a part in 
transmitting a conservative and individualistic ideology which counteracted the 
formation of class consciousness and class solidarity which the work experience 
engendered; and most frequently, the wife and mother in the family was seen as 
the primary agent of this transmission. With regard to the marital relationship, 
the wife in her role as homemaker and provider of emotional support, was seen as 
creating a refuge for the male worker which counteracted the worse aspects of 
the alienation experienced in the work place thus ensuring the constant return 
of the worker. With regard to the future generation, the family, with the 
important part it plays in the socialization of children, was seen as insuring 
the production of a work force which was both compliant and prepared to work, 
that is children internalised the work ethic alongside an acceptance of a 
submissive role. Most importantly, the authoritarian structure of the family 
prepared individuals for the future authority of the ruling class over the 
working class. 
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The most sophisticated analysis of this process was provided by 
members of the Frankfurt School, who, rejecting the mechanistic and economistic 
interpretations of Marx's work in the Germany of the thirties and influenced by 
Freudian psychoanalysis, began to examine the structure of ideology and "to open 
up for Marxism the study of the psychological dimensions of family life", 
10 
within this tradition, reference to the economic dimensions of the family, when 
made, defined the family as a unit of consumption rather than production and 
emphasis was placed on its role as a consumer of commodities at the advanced 
stage of capitalism, where the production and consumption of mass produced 
consumer goods guaranteed further accumulation of capital; or attention was paid 
to the financial responsibility of the male worker for his dependent wife and 
4 
children, as a factor or moral control which again ensured his constant return 
to the work place. As Middleton has indicated, (the work of the Frankfurt School 
excluded) in its more simplistic form there was little to distinguish this 
approach from the more traditional functionalist analysis, apart from the 
terminology employed and the moral evaluations made by Marxists. 
11 
Participants 
in the domestic labour debate sought to rectify this by providing a materialist 
analysis of the working class family. 
12 
This debate may be seen as an attempt to integrate the labour performed 
by women in the proletarian family into the classical formluation of capitalist 
relations of production as outlined by Marx in Capital. There are two main 
problems associated with this vis-a-vis female domestic labour. Firstly, from a 
marxist perspective, the categories employed by Marx in his analysis are defined 
from the standpoint of capital. Marx is primarily interested in labour and the 
reproduction of labour power in terms of the interest of capital and its 
accumulation rather than from the interest of the labourers, so that the 
domestic labour involved in the production and reproduction of the work force is 
not addressed as it is of no direct interest to Capital. "The maintenance and 
reproduction of the working class remains a necessary condition for the 
reproduction of capital. But the capitalist may safely leave this to the 
workers' drives for self preservation and propagation. "13 In Marx's abstract 
model of the operation of the capitalist mode of production, it is the commodity 
labour power that is central to capitalist production and the accumulation of 
capital rather than labour and its reproduction. Secondly from a feminist 
perspective the categories employed in this analysis are "sex blind" and this 
has tended to prohibit a specific analysis of gendered structured relations. 
14 
It has been correctly suggested that this should not necessarily prohibit a 
specific analysis of gender relations because, although at the particular level 
of abstraction used for analysing capitalism as a pure mode of production the 
categories are sex blind, at a more concrete level of analysis. "Marxism by no 
means has to be sex blind. "15 This may be the case but initially the domestic 
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labour debate tended to typify this by neglecting to adequately address the 
sexual division of labour. 
The point made by Marx that the maintenance and reproduction of the 
working class remains a necessary condition for the reproduction of capital 
provided Dalla Costa and James with the basis for their argument that housework 
undertaken by women was productive work which created surplus value because 
without this socially necessary work, labour could not enter into capitalist 
relations of production to create surplus value. 
16 
This contention gave rise to 
the domestic labour debate which focused primarily on whether or not domestic 
labour could be considered to be productive labour which created surplus value. 
There are now several summaries and analyses of this debate, therefore it will 
no be discussed in detail but the following examines its most important aspects. 
The domestic labour debate can be usefully conceptualised in terms of 
those who argued that domestic labour is directly engaged in the creation of 
surplus value (Dalla Costa and James 1972), those who argued that it contributed 
to the creation of surplus value because the contribution made by domestic 
labour (the labourers surplus labour time) is embodied in the labour power which 
is exchanged with capital for a wage or because it makes a contribution by 
keeping the level of wages down. (Harrison 1973; Seccombe 1974; Gardiner 1975; 
1976) and finally those who argued that it produces use values and does not 
create surplus value or necessarily contribute to surplus value. (Coulson et al 
1975; P. E. W. G. 1975; Adamson et al 1976; Himmelweit and Mohun 1977). Although 
Marx argued that productive labour (socially useful labour which produces use 
values) exists in all societies, in his analysis of the capitalist mode of 
production, productive labour became a specific technical concept which was a 
central element in the theoretical framework used to analyse commodity 
production, the valorisation process and the law of value. As such, productive 
labour became the commodity labour power which is exchanged with variable 
capital. Thus in terms of Marx's analysis of the pure capitalist mode of 
production, domestic labour is not productive labour, it is outside the law of 
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value and does not play a part in the creation of suplus value because it is 
"private" labour in the family, producing use values for individual consumption 
under social relations which differ from those which characterise capitalist 
production. Furthermore, because domestic labour is not exchanged for a wage 
(variable capital or revenue), this presents difficulties in making comparisons 
and judgements about the economic relationship between domestic labour and wage 
labour. 
On the question of whether or not domestic labour benefits capital by 
keeping down wages, thus reducing the value of labour power, it has been argued 
that domestic labour can have the opposite effect of maintaining the value of 
labour power because less surplus value can be extracted from the working class 
household if only one worker sells labour power to capital instead of several 
workers from the same household. It can be the case that both the mass and rate 
of surplus value increases, in the long run, when commodity production expands 
through the employment of more labourers and when the labourers in turn purchase 
a percentage of the commodities produced hence facilitating profit realisation 
and the accumulation of capital. Thus the maintenance of dependent domestic 
labourers can be seen to restrict the growth of surplus value and the 
accumulation of capital. 
17 
Valid criticisms have been made of this form of 
analysis which attempts to evaluate the relationships between the level of wages 
and changes in the extraction of surplus value. There is no apriori reason why 
domestic labour should play a part in maintaining or reducing the value of 
labour power as expressed by the wage paid to labour. The relationship between 
domestic labour and the value of labour power is always subject to historical, 
cultural and political considerations which contribute to the standard of living 
of the working class and the various divisions which exist within the class of 
which domestic labour is only one component. The others are the bargaining power 
of labour (based on the different categories of labour skilled/unskilled; 
black/white; male/female and the strength of union protection), the general 
level and rate of accumulation, the level of profits within a given enterprise 
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or sector of production, the relationship between Departments I and II and the 
general technological level. 
18 
Furthermore, how important an element domestic 
labour is likely to be can only be established by empirical research into any 
historical period or specific capitalist social formation, but significantly it 
need not come into the equation at all. In some cases better paid workers can 
maintain themselves through the purchase of goods and services but more 
importantly, the lowest paid workers living in hostels and shanties which make 
it difficult to perform domestic labour have to rely for food and services on 
19 
the market. In addition, having moved away from the pure mode of capitalist 
production, what is important vis-a-vis women is female domestic labour and its 
relation to capital and in this respect, it is frequently the case today in 
advanced industrial capitalism that single men living alone rely on their own 
domestic labour. In such societies, it is marriage and the care of children that 
link female domestic labour most frequently to male wage labour. What has mainly 
emerged from the domestic labour debate is the consensus that domestic labour 
produces use values which cannot add or subtract from surplus value and that 
although the concept of labour power, its production and reproduction provides a 
link between the working class household and the capitalist mode of production 
as yet this relationship has not been adequately theorised or empirically 
investigated. 
Various conceptualisations of the relationship between the working class 
household and the C. M. P. underpinned the writings on domestic labour. The two 
main formulations were a) one which saw the working class household as a 
separate and distinct mode of production, either defined as a "precapitalist 
mode" which survives into the capitalist era (Benston 1969) or a "client mode" 
in its own right (Harrison 1973) but in either case the household mode benefits 
the C. M. P.; b) one which defined the working class household as a unit 
integrally part of capitalist production, whose operation is determined by the 
C. M. P., and benefits the C. M. P. Neither of these formulations provides a 
satisfactory framework for analysis and the latter, in particular, demonstrates 
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the important methodological weakness of the domestic labour debate that of a 
recourse to what is an essentially functionalist argument. Although the domestic 
labour debate set out to rectify the limitations of previous Marxist analyses of 
the proletarian family, it was unable to rid itself of a functionalist mode of 
analysis and in addition reverted to an economic reductionism which gave little 
consideration to the ideological dimensions of family life, the power structure 
of the family or the part played by the family in reproducing capitalist social 
relations. Both these methodological problems gave rise to serious deficiencies 
in the debate. 
20 
Moreover, the debate ignored the contradictions which also 
characterise the relationship between the proletarian family household and the 
C. M. P. The working class is not a homogeneous group and whilst capitalist 
expansion has the capacity to raise the material standards of the labouring 
classes its effects are variable in relation to the differing strata within this 
category. Some aspects of capitalist expansion may undermine the operation of 
the working class family and thus stimulate measures such as welfare provision. 
Working class struggles to protect the family during specific historical periods 
may oppose the expansion of capital. 
21 
Contradictions produced by gender 
divisions, continue to be articulated within capitalism and take on new forms 
which are expressed on both individual and group levels as well as being 
expressed in the struggles of women through the women's movement. These factors 
condition the operation of the family and domestic labour but they are ignored 
in the same way that working class struggles are ignore. 
Important as these deficiencies are, arguably the most serious lacuna in 
the domestic labour debate, in relation to the subordination of women, was its 
concentration on the labour required for the maintenance of existing labour 
power to the neglect of the reproduction of future labour power, the nurture and 
care of children. 
22 
This is a serious deficiency, if the primary concern is an 
analysis of women's confinement to the domestic sphere; not because women are 
biologically suited to this task but because child rearing has been 
traditionally associated with women and it remains primarily their 
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responsibility today. Finally, the domestic labour debate did little to advance 
marxist theory in order to encompass an analysis of gender structured relations 
based on the continued existence of gender hierarchies whereby men maintain 
control over women. 
The Concept of Patriarchy 
Addressing the problem of incorporating a notion of patriarchy into an 
analysis of structural inequalities leads one "to enter into a conceptual 
minefield", because of the variety of different meanings which have become 
attached to this concept. 
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As yet little consensus has been reached within 
feminist discourse on the most constructive use of the concept. Within 
sociology, Max Weber used the term to describe a family household in which "the 
father dominated other members of an extended kinship network and controlled the 
economic production of the household", 
24 
but for feminists, at a general level, 
partriarchy has come to represent "male domination", and refers to power 
relations whereby men control women. The feminist use of patriarchy, especially 
by radical feminists, was informed initially by the work of Millett(1969). 
Millettdefined a patriarchal society as one which is organised around two sets 
of principles, "(I) that male shall dominate female; (II) that older male shall 
dominate younger male. "25 How these principles are expressed in relationships 
between men and women may differ from society to society but, according to 
Millet}., they represent and remain the primary forms of oppression. The strength 
of Milleti! s account of patriarchy lies in her ability to draw upon and make 
comparisons between a vast range of transhistorical and cross cultural evidence 
to illustrate the domination of women by men, but "its strength is ultimately 
its limitation" because her approach cannot explain the mechanisms involved in 
the operation and continuation of patriarchal relations. 
26 
Thus rather than 
providing an explanatory theory, Millettdescribes patriarchal relations and how 
they are manifested in various spheres of society. Where feminists have provided 
an explanation, they usually focus on the origin of patriarchy, thus frequently 
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patriarchy is located in the reproductive differences between the sexes. 
Firestone, whose theoretical goal is to "substitute sex for class as the prime 
motor in a materialist account of history" is an important example of this. 
27 
The recourse to biological reductionism, however, does not promote an 
understanding of the specific way these differences were used to enable men to 
achieve domination or to explain how these differences come to assume a variety 
of forms within differing social formations. 
28 
Marxist feminists have made some attempt to examine the relationship 
between partiarchy and the differing modes of production. The work of Heidi 
Hartmann is of particular significance here. She stresses the importance of 
marxism in providing an explanatory theory for an analysis of the historical 
development of societies and, in particular, for the development and expansion 
of capitalism, and argues the need to incorporate a specifically feminist 
analysis in order to advance our understanding of structural inequalities 
between the sexes. 
29 
Hartmann defines patriarchy "as a set of social relations 
between men, which have a material base, and which, though hierarchical, 
establish or create interdependence and solidarity among men which enable them 
to dominate women. "30 For Hartmann, the material base of patriarchy rests 
"fundamentally in men's control of women's labour power "and as a consequence, 
their ability to exclude women from access to essential productive resources. 
31 
She suggests that patriarchal and capitalist forms of oppression coexist in 
industrial societies but are dependent on separate sets of social relations 
which interact to maintain women's subordination. Hartmann demonstrates how men 
played an important part in instituting and maintaining job segregation by sex 
to the detriment of women and how male trade unions supported measures to 
exclude women from the labour force and campaigned for a family wage for men. 
For Hartmann, the struggle to obtain a family wage for most adult men cemented a 
partnership between patriarchy and capitalism because it implied male acceptance 
and collusion in terms of relegating other groups, women, young people and 
socially defined inferior men to low wages. Hartmann correctly sees the struggle 
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for a family wage as an important factor in enabling men to control and benefit 
from women's labour in the family but it is doubtful whether her notion of a 
partnership between patriarchy and capital is sufficient to explain job 
segregation in the labour market. Her analysis is also based on an 
overestimation of the success of this strategy in securing a wage to cover the 
needs of the working class household as is illustrated by the relative poverty 
experienced by the working classes and the important contribution made by 
working class women to the financial support of the household at different 
periods in the family cycle. Moreover, Hartmann's analysis in stressing a 
partnership between patriarchy and capitalism obscures the tensions and 
contradictions that may exist between these two forms of oppression. 
Other feminists have attempted to integrate marxism with a feminist 
approach but in a way which defines patriarchy as the primary force regardless 
of the specific mode of production, two important examples of this are Juliet 
Mitchell's study of patriarchy as ideology and Christine Delphy's formulation of 
patriarchy as the appropriation of women's labour through marriage. Mitchell 
attempts to maintain a concept of patriarchy as a primary universal oppression 
through the use of the Freudian theory of the unconscious. In addition, in order 
to provide a historical dimension to the analysis it is located within a 
historical materialist approach which rests on the Althusserian proposition of 
the relative autonomy of ideological practices. According to Mitchell, Freud's 
work provides a materialist theory of the constitution of subjectivsty and as 
such provides a pathway to an analysis of the construction of masculinity and 
femininity as well as related sexual practice. Importantly for Mitchell, this 
theory can also explain how patriarchy, defined as the law of the father, 
operates to produce an oppressed femininity and sexuality. She also contends 
that the universal patriarchal constitution of sexed and gender subjects within 
the conjugal family provides a major contradiction within advanced capitalist 
social formations because "the prescription against incest and exogamy that the 
32 
patriarchal law expressed in the oedipus complex have become irrelevant. " 
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Apart from the dubious nature of this conclusion in the light of the recent 
evidence of the sexual exploitation of girls by their fathers, there are many 
problems associated with Mitchell's specific combination of Marx and Freud and 
her uncritical acceptance of Levi Strauss' proposition that men's exchange of 
women provides the basis for women's subordination. 
33 
But given her claim to 
provide a "scientific" account of women's ideological oppression perhaps the 
most serious problem rests in her use of the Althusserian conceptualisation of 
ideology, whereby the relative autonomy of the ideological level posited by 
Althusser lapses into total autonomy in Mitchell's attempt to combine a 
universal Freudian notion of patriarchy with historical materialism. Although 
her work remains important because it demonstrates the depth of the ideological 
dimensions of patriarchy beyond the frequently favoured notion of sexist 
attitudes, a further deficiency in her analysis is that it ignores the primary 
material basis of patriarchy which is located in the sexual division of labour 
and that men's ability to benefit from women's labour remains a fundamental 
aspect of family life. 
The sexual division of labour is central to Christine Delphy's work 
which is closely associated with the domestic labour debate but lies outside it 
because of her rejection of Marx's theory of capitalist accumulation in 
explaining women's subordination. Like Harrison, Delphy sees industrial 
societies as comprising two modes of production; a family/patriarchal mode and 
the industrial mode. Delphy, however, does not provide an analysis of the 
relationship between the two modes but focuses on men's exploitation of women's 
labour through marriage and domestic relations. She contends that women who work 
in the family only receive sufficient for their subsistence whereas if they 
worked outside the family they would earn more than this. Moreover, when married 
women engage in paid work they earn their own keep but receive nothing for the 
work done in the family. According to Delphy, in each case the husband is the 
main beneficiary and this provides the basis for the common oppression of women. 
Both single and divorced women are affected by this because the norms governing 
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marriage condition the position of women in the industrial mode by reducing the 
ability of women to earn a wage equivalent to that of men. Furthermore, in the 
case of divorced women, the divorced husband continues to benefit from the 
labour of his ex-wife through her care of the children of the marriage. In most 
cases, because the law accepts the traditional view of the sexual division of 
labour, women usually get custody of the children but the law authorises the 
husband to make payments which are usually low, barely meeting the subsistence 
needs of children. In this way the husband continues to indirectly benefit from 
the wife's labour as she is not paid for the work involved in the care of 
children. 
34 
There are a number of serious defects in Delphy's exposition even if her 
work is accepted on its own terms without reference to its deficiencies 
regarding her unorthodox use of Marxist concepts and her rejection of Marx's 
explanation of the workings of the C. M. P. Its importance lies in making gender 
exploitation its main theme but in so doing Delphy "exhibits a gross 
insensitivity to substance of historical change. " 
35 
Her theoretical 
conceptualisation of the two modes of production is also inadequate because it 
lacks a theoretical construction to explain the relationship between the two 
modes. In addition, the concept of mode of production is meant to clarify and 
explain broad historical changes in the material production of human societies. 
Delphy disregards this and instead "attempts to impose the theoretical category 
of "mode of production" on to what is essentially an empirical observation about 
distinctive features of housework and this category is in consequence 
descriptive rather than theoretical. "36 Finally given that Delphy contends that 
gender exploitation rests primarily on the husband's appropriation of the wife's 
labour through marriage, it is essential to provide an adequate 
conceptualisation of marriage and divorce. Delphy's concept of marriage is 
valuable in revealing the labour contract aspects of this institution but her 
materialist approach takes no account of the changing nature of the marriage 
contract. Marriage and the practices relating to this institution are not 
14 
uniform and the same applies to the dissolution of marriage and the settlements 
made on divorce. In this respect in relation to divorce the state becomes 
involved to a growing extent, therefore, any examination of the institution of 
marriage and divorce requires a framework which clarifies the relationship 
between the family and the state. In spite of its deficiencies, the importance 
of Delphy's work cannot be ignored, not least in light of the rising divorce rate 
her analysis makes a significant contribution to our understanding of 
contemporary capitalism. 
Other marxist feminists are less convinced of the primacy of patriarchy 
in advanced industrial captialism and they have argued that a marxist feminist 
approach can be advanced through an articulation of the concept of the social 
relations of reproduction. From this perspective the transformation necessary to 
equip marxism to come to terms with the sexual division of labour, which lies at 
the root of women's subordination, may be achieved by extending the analysis of 
capitalist commodity production to incorporate more adequately the family which 
is the site of the relations of reproduction. 
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This contention is based on 
Engels' definition of materialism, "According to the materialist conception, the 
determining factor in history is, in the final instance, the production and- 
reproduction of immediate life. This again is a two-fold character: on the one 
side, the production of the means of existence of food, clothing and shelter and 
the tools necessary for that production, on the other side, the production of 
human beings themselves, the propagation of the species. "38 Thus it is argued 
that the social relations of reproduction, which encapsulate many of the 
elements of patriarchal domination described by feminists (the control of 
fertility and sexuality, child birth and abortion, housework and motherhood/ 
childcare) if adequately formulated may provide a more constructive analysis of 
women's subordination and its determination by both patriarchal and capitalist 
relations. For some writers, patriarchy is sustained and can be explained by the 
social relations of reproduction which are located in the family. 
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Thus for 
McDonough and Harrison patriarchy can be defined as a) the control of women's 
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fertility and sexuality in monogamous marriage and b) the economic subordination 
of women, the control of women's labour in the family and property 
relationships. They concur that the patriarchal family no longer exists as it 
did in the past but patriarchy continues to operate by means of the two above 
mentioned processes. Similarly, for Kuhn, the family holds the key to women's 
oppression, which she correctly argues cannot be constructively analysed by 
reference to its "functions for the dominant capitalist mode of production. " She 
again suggests that an understanding of women's position in the family can only 
be adequately achieved with reference to patriarchy in a form which unites the 
psychic and economic relations involved in the control of women by men and which 
recognises the family's relative autonomy from capitalist relations of 
production. In addition, Kuhn argues that studies of ideology based on an 
Althusserian formulation place the family in a position of equivalence with a 
number of agencies which act to reproduce the dominant ideology but in the case 
of patriarchy this is unsatisfactory. Where patriarchy is an important aspect of 
a structure of dominance, which ideology serves to perpetuate, it is incorrect 
in this instance, to define the family as just one of a number of agencies 
because it is the primary agency. Important as this judgement is, nevertheless 
Kuhn's approach typifies and underlines a problem facing writers on patriarchy, 
especially when trying to combine, psychic/ideological aspects with economic 
aspects of the control of women, - whether patriarchy refers to the rule of the 
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father or to the dominance of men over women. 
There are two further problems associated with writers wishing to 
advance the use of the concept of the relations of reproduction. Firstly, and 
most importantly, most formulations vis a vis its relationship to the capitalist 
mode of production face the problem of methodological dualism, whereby the 
spheres of production and reproduction are separated to such a degree and 
conceptualised as distinct structures that theorising a relationship between the 
two becomes an impossible task. So far, reference to Engels' materialist 
approach, which incorporates the social relations of reproduction, has resulted 
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in a tendency to stress the autonomy of the structures of production and 
reproduction in a way that has prevented a satisfactory theorising of the 
connections between the two as part of a single process which conditions the 
subordination of women. 
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Secondly, the concept of reproduction has been 
characterised by a lack of precision regarding its definition and use. The 
problem of definition has been partly overcome by Edholm et al., who have 
suggested that it can be most usefully delineated by distinguishing between the 
three elements which are covered by this concept, a) biological/human 
reproduction, b) the reproduction of the labour force and c) social reproduction 
(the reproduction of the total conditions of production). There is little doubt 
that this suggestion provides a much needed clarification but it does not solve 
the problem of where one constructively draws the line between each category in 
any analysis of historical conditions or how to theorise the relationship 
between these categories of reproduction and the productive process. 
What does emerge from this is that, as yet, there is no general accepted 
definition or usage of patriarchy. Feminists may agree with Judy Lown when she 
affirms that, "It is as inappropriate to think in terms of patriarchy being a 
redundant concept as it is to regard capitalism as being a thing of the past", 
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but its use as an analytical tool remains problematical. On the one hand, 
feminists adhering to Millet's propositions argue that what is important is the 
recognition that unequal power relations of gender and age are universal 
characteristics as all societies and this provides a pivotal organising 
principle of society which in turn becomes a central axis of historical and 
social change. Lown suggests that once this has been grasped the methodological 
dualism can be overcome by seeing economic and familial relations as part of "a 
single process with no causal variable lying beyond the privileges and 
advantages accruing to those who benefit from such a process". Lown's approach 
may solve the problems she describes but it is doubtful whether it will further 
a central aim of social analysis, that of assessing the relative importance of 
causal factors within the process of social change. On the other hand, feminists 
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more concerned to understand and explain the variations in the form of 
patriarchal power have suggested that the concept most constructively refers to 
societies where men wield absolute power through the socially sanctioned law of 
the father or that it should be reserved for specific situations characterised 
by the direct authority of fathers over children and husbands over wives. 
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Thus 
in capitalist societies, this would tend to limit the application of patriarchy 
to the family, But given the continuation of violence and the sexual abuse, 
exploitation and harassment of women by men outside as well as inside the 
family, together with the undoubted relevance and value of Hartmann's analysis 
of patriarchal practices in the work place, such an approach is too restricting 
in providing an analysis of women's oppression by men. 
Most recently, in a valuable contribution to the debate on the 
relationship between patriarchal and capitalist relations of oppression, Sylvia 
Walby endorses the importance of Hartmann's work in this area, in revealing the 
significance of the patriarchal practices of men in the early exclusion of women 
from the work place. Walby begins by rejecting the dominant view of "women 
acquiescing to their fate", in favour of one which sees them as "significant 
actors resisting their exploitation". 
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More controversially, in contrast to 
Beechey, who argues that women's segregation into a position of subordination in 
the labour structure can only be understood by reference to the part played by 
women's position in the family in restricting their participation in the labour 
force, Walby instead contends that it is the structure of inequality in the 
labour market which confines women to a subordinate position in the family. 
There is something to be said for Walby's critique of Beechey's analysis in so 
far as Beechey tends to see the relationship between women's position in the 
labour market and their position in the family as a one way process whereby 
women's subordination in the labour structure is created by the social 
organisation of the family. On the other hand, Walby also falls into the same 
error but her unilinear approach is in the opposite direction. Her argument, 
implicitly ignores the social construction of female domestic labour, which is 
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seen simply as a response to the unequal structure of the labour market. Neither 
sufficiently recognises that this is a two way process in which social 
construction of female labour both conditions and is conditioned by the 
structure of the labour market. Walby, however, rightly argues that the 
patriarchal practices of men, as initially suggested by Hartmann, play an 
important part in defeating the struggles of women to participate in the labour 
market, and constructively advances Hartmann's approach by pointing out that it 
should not be assumed that capitalist and patriarchal relations are necessarily 
complementary but may instead be in conflict at certain times and junctures. 
Undoubtedly, neither women's subordination nor the evolution and expansion of 
capitalism can be satisfactorily explained without an analysis of patriarchal as 
well as capitalist relations. However, with regard to the primacy of the social 
spheres which maintain women's subordination, whether or not patriarchal 
practices in the work place take precedence over those associated within the 
family household remains an issue which is controversial. 
Less controversially, Walby usefully distinguishes the most important 
spheres of women's oppression. "The key sets of patriarchal relations are to be 
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found in domestic work, paid work, the state and male violence and sexuality", 
whilst other praactices in civil society such as education, the media, 
language, sport and religion are of more limited significance, although taken 
together they importantly, "contribute to an inter related and independant 
system of patriarchy. "47 She also suggests that the basic definition of 
patriarchy should be framed in a way that focuses on the structural domination 
of women by men, leaving aside a generational component, only to be incorporated 
where such social positions are relevant to the analysis. This together with her 
analysis demonstrating the relative autonomy of patriarchy represents a valuable 
step forward in making the concept a more relevant tool of analysis, when 
examining industrial capitalist societies. With regard to the relationship 
between capitalist and patriarchal structures, it should be noted that with the 
rise and growth of capitalism, the social structure is reorganised around 
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relations which evolve from the dominance of the C. M. P. and the power of the 
capitalist state to sustain capitalist relations of production. This process has 
the overriding ability to condition the operation of other social structures, 
relations and processes including those associated with patriarchy. Moreover, 
with regard to patriarchy, this process of conditioning is contradictory in so 
far as it both supports and undermines patriarchal structures and relations. The 
expansion of capitalism is a process whereby patriarchal and capitalist 
relations are inter-related in a complex and as yet little understood social 
form which affects all the areas outlined above. 
There is also some reason to doubt the validity of Walby's conclusion 
regarding the part played by the unequal gender structure of the labour market 
in confining women to the family in post-war capitalism. Undoubtedly, the 
availability of women's paid work, the low pay and poor conditions associated 
with it, meant that for a large number of working class women, marriage was an 
advantageous if not the only option in terms of their financial security, but 
how far this remains the case in advanced capitalism is debateable. According to 
Walby, the reason why women marry on terms incorporating social relations which 
allow husbands to appropriate their labour is because "the options for most 
women in paid work are not much better" and she concludes that housework is as 
good as anything else a woman is likely to get. 
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Hence this is the reason for 
their confinement in the family. Yet this does not explain why, in recent years, 
when women rarely leave the labour market on marriage, they continue to a large 
extent to carry the double burden of domestic responsibilities and paid work, 
and that this is also the case when they return to the labour market at a later 
stage in the famly cycle. Moreover, historically this has always been the case 
for working class women who found it necessary to take paid employment to 
supplement family income. It is doubtful whether the reasons why women marry, or 
men come to that, can be simply explained in terms of economic factors. 
Similarly, in spite of the importance of the material base of the marital 
relationship in explaining women's subordination, the marital relationship 
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cannot be adequately understood with reference to economic factors. 
From the standpoint of this research project and its main interest in 
changes in female domestic labour in the working class family household during a 
period when this household became a firmly established part of industrial 
capitalism, the concept of patriarchy is most usefully applied in relation to 
the persistence of the sexual division of labour in this household, whereby the 
husband continues to benefit from the domestic labour of the wife. Thus the 
gender division of labour is also a patriarchal division of labour. Walby has 
recently affirmed that the gender division of labour in the household is best 
explained through the concept of a patriarchal mode of production. This 
affirmation is central to her aim of securing the analytical independence of 
patriarchal domination, by providing patriarchy with a material base. Walby 
suggests that the P. M. P. is composed of a producing class of female domestic 
labourers (wives) and exploiting class of husbands. The objects of the former's 
labour are the exhaused people (husbands and children) and the work consists of 
replenishing their labour power. She then goes on to argue that, "the part of 
the means of production which can be identified as the instruments of labour 
consists of the woman's body, especially in the sense of her reproductive 
capacity, the house and its contents. "49 Exploitation occurs because the 
producer does not have complete possession of the means of production. According 
to Walby, the exhausted husband is also part of the means of production over 
which the domestic labourer does not have control. The husband remains in 
possession of his labour power, which the wife has produced, whilst she remains 
separated from it "on every level", physically, in the ability to use it, 
legally, ideologically etc. "50 When he sells his labour power, the husband only 
allocates a proportion of his wage to his wife and Walby suggests that this 
proportion, after the wife has covered household expenses, leaves for her own 
use an amount that is "typically less than that part of the wage allocated for 
the use of the husband on himself" and crucially with regard to the exploitation 
of labour "the housewife typically works longer hours than the man. "51 Thus the 
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husband appropriates the wife's surplus labour because he does not use the 
proceeds of his labour power to fully compensate the domestic labourer. The 
appropriation of this surplus labour is for Walby the crucial element which 
enables her to argue that a P. M. P. exists. 
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Unlike Delphy, Walby provides a 
definition of what a P. M. P. is but this does not mean that her formulation is a 
significant advance on that of Delphy's. 
Firstly, it falls into the error of conflating the reproduction of the 
living person with the reproduction of labour power. Domestic labour may 
reproduce human beings with the attribute of labour power but this is only 
operated when the labourer engages in productive activity. How far domestic 
labour in its caring role facilitates or contributes to the development and 
performance of this attribute is a question of research and although it probably 
plays an important part it cannot be assumed that this is always a constructive 
relationship. Regarding Walby's conceptualisation of the operation of the 
P. M. P., the sale of labour power as a commodity is central to this but not all 
female domestic labour can be analysed in this way, e. g. the care of the 
chronically sick and disabled who are unable to work. Moreover, the distinction 
between the reproduction of the living person and the reproduction of labour 
power is of particular significance for the reproduction of the future 
generation. As capitalism advances, a growing proportion of female domestic 
labour is devoted to the care and rearing of children at a specific and more 
compressed point in the family cycle. At the same time children, through the 
extension of education, have their ability to engage in productive labour (in 
the sense of producing use values) curtailed especially by the emphasis placed 
on "academic" learning and their ability to sell their labour power is also 
delayed by such means as raising of the school leaving age, further and higher 
education and the provision of youth training schemes. This means that in 
advanced capitalism, children rarely contribute financially to their family of 
origin. 
Secondly, Walby fails to examine the implications of this for her 
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analysis of the appropriation of the domestic labourer's surplus labour. 
Childcare is an important element in extending the number of hours worked by the 
housewife, which is an integral part of calculating surplus labour, but the 
analytical significance of this is not considered by Walby. The same criticisms 
can be mnade of her as Molyneux made in respect of Delphy's formulation, 
"children also "appropriate" a large part of the housewife's labour, yet they 
can neither be assimilated to the adult men nor legitimately be regarded as a 
non-labouring exploiting class of their own. " 
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Moreover, a strictly feminist 
perspective which focuses on men's exploitation of women, leads to "the 
implausible conclusion that one should distinguish between different children; a 
month old baby boy would be an exploiter, a month old baby girl would not. "54 
Thirdly, the formulation does not deal adequately with class differences 
or differences between economic strata within those who sell their labour. The 
contrast at the extremes of the wage and salary earning classes, i. e. in 
sociological terms the highly paid section of non-manual middle classes and the 
low paid sector of manual labour is problematical. It may be the case that the 
amount of money that husbands, in the latter sector, are able to give to their 
wives requires a more extended application of domestic labour to make ends meet, 
whereas in the case of the former, there may be sufficient income available to 
the wife for her to pay others to undertake a larger part of her domestic labour 
thus reducing the time she spends on it to a minimum. It may also typically be 
the case that men employed in highly paid management positions, devoted to their 
careers, spend long hours at work, thus reversing the supposed principle that 
women spend more time in domestic labour than men spend at paid work. What 
appears to be more important in Walby's argument is not the labour time spent on 
domestic labour but her statement that, typically, the husband retains more 
income for his personal use than the wife is able to obtain for her personal 
use. This may be a valid proposition, but it is not related to the man 
appropriating the wife's surplus labour but to the monetary exchange between 
husband and wife. In that case, if the surplus income that is left, after all 
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household expenses and the subsistence needs of family members have been met, is 
divided equally between the husband and wife, 'one would assume that no 
appropriation of labour occurs but the wife remains economically dependent on 
the husband and still is excluded from access to essential productive resources 
in the economic system, which is central to Hartmann's definition of patriarchy. 
Moreover, with the current trend in divorce reform legislation to stress that, 
if there are no children to be cared for, women should be encouraged to make 
themselves financially independent from their ex-husbands, this exclusion is 
even more important than ever in relation to women's subordination and their 
access to the labour market. Walby's formulation by definition also prohibits an 
analysis of bourgeois women's position in the family, at least in the sense that 
she does not produce the commodity of labour power which is sold on the market. 
An analysis of the operation of the changes in female domestic labour in 
the proletarian family household necessitates an examination of the relationship 
between the differing social economic groupings in society especially vis-a-vis 
legislation which impinges on the structure and processes of this family 
household. Patriarchal relations in the family household rest on the sexual 
division of labour but to conceptualise this social institution as a distinct 
patriarchal mode of production is not possible. Walby rightly criticises Barrett 
for her pre emptive dismissal of patriarchal relations as a social system, when 
she suggests that, in industrial capitalism, the concept of patriarchy is best 
used to refer to specific types of ideology. She also correctly stresses that as 
a system of social inequality it operates within most of the existing social 
institutions within industrial capitalism. In addition, Walby constructively 
argues that the important theoretical task is to rid the concept of its 
previously negative tendency to "slide towards biologism" and to advance the 
concept by developing the links which unite the patriarchal relations of the 
various social institutions in order to provide an analytically independent 
system. 
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There is no doubt that this will aid an understanding of the 
reinforcing effects of the connections between patriarchal relations in the 
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household and those in the labour market and the workplace in maintaining 
women's subordination by excluding them from access to productive resources and 
formal power. Walby's conceptualisation of a P. M. P., however, does not overcome 
the problems previously associated with the other attempts to utilize this 
concept within industrial capitalism. Most specifically from a marxist feminist 
perspective it fails to conceptually address the determining effects of the 
C. M. P. on the material conditions of the W. C. F. H. 
The domestic sphere remains of material significance to the C. M. P. but 
it also has a relative autonomy which must be acknowledged in any theory which 
analyses the relationship between the two. It is an error to conceptualise the 
W. C. F. H. as a distinct mode of production in terms of the fundamental ability of 
either capital or men to secure the surplus labour of female domestic labourers. 
The concept of the reproduction of the labour force probably provides the most 
constructive method of relating the W. C. F. H. to the C. M. P. In other words, the 
W. C. F. H. remains an economic unit of some importance to capitalist production 
both in terms of consumption and production via the sale of labour power. The 
household becomes a purchaser of capitalist commodities but it is also crucially 
linked to capitalist production because it produces and reproduces labour which 
in the form of labour power is sold on the capitalist labour market. The 
extensive part played by female domestic labour in the reproduction of people 
through the care and services required by children, working men, the elderly, 
the sick and the disabled makes a crucial contribution to the reproduction of 
the capitalist social formation as a whole, as well as the C. M. P. Moreover 
because of the persistence of patriarchal relations the gender division of 
labour in the W. C. F. H. under capitalism typically remains a patriarchal division 
of labour. 
Any analysis of female domestic labour in the W. C. F. H. needs to be 
explained both in terms of patriarchal and capitalist relations. This conclusion 
redirects attention towards the domestic labour debate and the need to 




by domestic labour to the living standard of that household and to the labouring 
population as a whole. In addition, it is necessary to provide an analysis of 
the ideological practices which help to maintain the unequal structure of the 
gender division of labour in the hosehold. Families are structured around gender 
and age and therefore it is important to understand and explain how family 
relations play a part in producing sexed and gendered subjects "each defined by 
its relationships of difference with the other", because this process is related 
to and plays a part in sustaining the unequal gender division of labour and 
patriarchal practices. 
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This is of particular importance because, in a cyclical 
fashion, the existing gender division of labour and patriarchal practices 
reinforce the existing gender identity of adults and in turn condition the 
rearing of the next generation. The reproductive group of the working class is 
the family; a social institution governed by the existing predominant ideologies 
on the family which condition the relationships between parents and children and 
husbands and wives. As such the patriarchal aspects of pre-industrial family 
practices are carried forward but are also subject to change relating to both 
the gender division of labour and the ideologies associated with the family. The 
working class family is also a household linked to the C. M. P. and both elements 
play a part in structuring gender inequalities which perpetuate the 
subordination of women. 
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In addition as capitalism advances, the state plays an 
increasingly interventionist role both in the regulation of social production 
and the family. Therefore an analysis of the part played by the state in the 
above process is also necessary to explain the continued subordination of women. 
The working class family household and industrial Capitalism 
The utility of a historical materialist approach is that it acknowledges 
the human ability to appropriate and transform nature for its own 
purposes, through the concept of productive labour. Hence it is a dynamic rather 
than a static approach which provides a more satisfactory conceptualisation of 
social change than most theories. Its object of study is the structures that 
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evolve from the processes of production but these structures are seen as moments 
of a larger historical process. 
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Moreover, with regard to Marx's concentration 
on providing a theory of capitalist commodity production, it directs attention 
towards productive processes which lie outside the dominant C. M. P. and in 
particular, to the production and reproduction of human beings within the family 
which under existing capitalist conditions support a system of patriarchal 
relations. Industrial capitalism revolutionises the economic basis of 
pre-industrial society. It introduces an important separation between 
production/circulation and the production and reproduction of human beings. 
Productive labour, in the sense that such labour produces use values, continues 
in both spheres but capitalist relations only determine the sphere of production 
and circulation. the reproduction of the working class remains outside 
capitalist relations of production and the reproductive unit of this class 
remains the family. 
Marxist theory provides categories essential for an analysis of the 
empirical relationship between the family household and the C. M. P. and the 
historical materialism provides a guide to the material basis of the 
reproductive group but this is not sufficient to establish a theory of the 
family household or of women's subordination. 
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For this it is necessary to 
integrate an analysis of the unequal gender division of labour in the household 
with changes that take place in the pattern of relationships between spouses and 
parents and children without neglecting the relationship of the household to the 
C. M. P. The C. M. P. cannot directly determine the operation of the household but 
because it is the dominant mode it is the principal factor in conditioning the 
social formation and therefore provides the parameters with which social 
institutions such as the state and the W. C. F. H. operate. More specifically, 
domestic labour is "private" labour producing use values for individual 
consumption: it is outside the law of value and therefore not subject to the 
same pressures and changes as wage labour, but it is still crucially linked to 
the C. M. P. on account of the goods and services which are removed from the 
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domestic sphere to the sphere of social production and which can then only be 
secured through the income generated by the C. M. P., and because the C. M. P. 
cannot operate without the commodity labour power which relies on the production 
and reproduction of human beings in the W. C. F. H. Harris correctly suggests that 
it is members of the household who benefit directly from female domestic labour 
and that to understand the significance of this labour one must focus on the 
W. C. F. H. rather than the C. M. P. 
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This may be the correct approach but in 
following it, it is important to recognise that the household is not an 
autonomous unit but only has relative autonomy from the C. M. P. and that it is 
men in particular who benefit from being freed from domestic responsibilities. 
The working class family, like other family forms "is an area of social 
life circumscribed by kinship (blood or consanguine relationships)" and marriage 
(conjugal and other affinal relationships). which regulate the production and 
reproduction of human beings. 
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As such it remains a distinctive form of social 
practice of primary importance in the constitution and maintenance of a) 
individual subjectivities, b) the specific constitution of sexed and gendered 
subjects, c) power relations between husbands and wives and parents and 
children. Although it loses the ability to function as a distinct mode of 
production, it remains a productive unit in the dual sense that it produces use 
values and produces human labourers. 
In contemporary capitalism, the family forms in which this production 
and social practice takes place are diverse but it is possible to delineate 
common areas of articulation if one accepts a historical materialist approach 
which examines the material basis of family relationships. It is also possible 
to argue that Industrial Capitalism tends towards a predominant family form for 
a number of reasons a) all forms of family life tend to converge towards this 
form, b) that there is a cultural or ideological emphasis on it, c) that the 
dominant structures and processes are best articulated within it. 
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Thus on all 
these counts it is possible to argue that the conjugal family unit is the 
distinctive family form of modern industrial capitalism or as Harris 
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contends, "Reproduction, like production, may be regarded as universal, but as 
always embodied in a culturally and historically specific form. It may be said 
therefore: that the REPRODUCTIVE GROUP (rather than the kinship group) has 
shrunk to its nuclear core". In addition there is an ideological emphasis on the 
nuclear family in relation to the formation and implementation of social 
policies. 
In spite of the limitations of the domestic labour debate, it served to 
stimulate discussion and to establish the central importance of the reproduction 
of the labour force. What remains unresolved is whether or not domestic labour 
contributes to the value of labour power. It is clear that from the point of 
view of the W. C. F. H. domestic labour can maintain living standards in the face 
of a fall in real wages by increasing its output and as such it is "functional 
for household in evening out variations in wage income and hence may contribute 
to the political stability of the social formation. "63 This does not mean, in 
terms of Marx's theory of commodity production and the law of value, that in so 
doing domestic labour indirectly keeps down the value of labour power. 
Nevertheless Close has recently argued that "the possibility that domestic 
labour does contribute to the value of labour power has not finally been 
dismissed"64 and therefore it is necessary to look more closely at this aspect 
of the domestic labour debate. 
Labour power is a human attribute, it is the individual's capacity to 
appropriate nature for human ends, thus when engaged in productive 
labour 
individuals create use values. Social meanings are also attached to this 
activity, hence production implies "the cultivation of nature in both senses of 
the word, causing the world to develop in particular ways, and attaching 
cultural meanings to it. " 
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This process is associated with material and human 
reproduction; labour can be applied to objects and people but clearly producing 
goods is also very different from "cultivating" or providing services for human 
beings. According to Marx, this process characterises all societies but as 
societies evolve, the repetition of the productive process in the sphere of 
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material production leads to systems of reproduction which generate a surplus. 
With the evolution of capitalism and commodity production "productive labour " 
and "labour power sold as a commodity" take on a new meaning because of the new 
set of economic relations which characterise production and reproduction under 
the C. M. P. The C. M. P. which has increasing dominance with the expansion and 
accumulation of capital, is based on the exploitative relation between capital 
and labour. When labour power is sold as a commodity to capital, in the course 
of the productive consumption of capital, labour power still produces use values 
but it also crucially produces exchange value. This is the key to the 
understanding of the creation of surplus value because when labour power is sold 
as a commodity it is the source of more value than itself possesses. Within 
Marx's theory of commodity production, productive labour refers to the sale of 
labour power as a commodity which under the control of the capitalist class, is 
expended to produce more commodities which have both an exchange and a use 
value. It is agreed that from the perspective of commodity production labour 
power as a commodity differs from all other commodities because of its value 
creating property and because it is inseparable from its human agency. A further 
important characteristic of industrial capitalism is that the labourer cannot be 
bought only her/his labour power and therefore it is an error to conflate the 
reproduction of labour power with the reproduction of the living individual. 
Domestic labour may produce and reproduce labourers, with labour power as an 
attribute, but it is not until the labourer expends his power in the production 
of commodities that domestic labour becomes indirectly connected to the labour 
power that creates surplus value. It is also the case, however, that as long as 
a work force exists which sells its labour power to capital and thus creates 
surplus value and this work force relies in part for its reproduction on 
domestic labour, the connection, albeit indirect, is made to the C. M. P. 
As previously stated, how this connection operates to condition the 
value of labour power cannot be established theoretically because of the 
historically specific factors which contribute to establishing the value of 
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labour power. This necessitates empirical research to assess the contribution 
made by domestic labour along side other historically specific factors but as 
Close points out the definition formulated by Marx to establish the value of 
labour power excludes the possibility of domestic labour making an contribution 
to the value of labour power bcause it does not enter into the formation of 
abstract labour which is the basis of value. Therefore, it is doubtful whether 
this can be resolved by empirical research if this also utilizes the existing 
marxian definition of the value of labour power. In spite of this, Close 
contends that if domestic labour did contribute to the value of labour power it 
would mean that families still constitute units of economic production in spite 
of the industrial revolution and the advent of capitalism and this would 
establish families and women as the main performers of domestic labour, firmly 
within the C. M. P. 
66 
There is little doubt that households are units of economic 
production in the sense that they contribute to the standard of living of the 
population and from a feminist perspective men are most frequently the direct 
beneficiaries of this labour, but if by this Close means that households where 
wage labourers are engaged in social production to produce surplus value, it is 
important to note the persistent decline in the percentage of labour so engaged 
as the productivity of labour increases. Even if the connection was established 
as Close suggests, the general trend is towards this being a less significatn 
aspect of female labour. Most importantly, women perform domestic labour which 
typically is of both direct benefit to men and indirect benefit to men through 
the care provided for children. This labour is undertaken in a wide range of 
households outside those linked to productive labour in the C. M. P. and the 
responsibility for this labour contributes to their subordination in both 
spheres of labour, the household and the work place. Therefore it is more 
important to examine the significance of female domestic labour to the social 
formation as a whole by studying the historical processes which condition this 
form of labour. 
The domestic labour debate at least brought to the fore that if Marxism 
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was to seriously address "the woman question" then the analysis must 
incorporate 
changes in the sexual division of labour. Although insufficient research has 
been undertaken on the effects of capitalism on pre-existing family forms in 
assessing the changes that have taken place in the sexual division of labour, it 
is recognised that the reconstitution of domestic labour under capitalism left 
as the content of domestic labour many of the tasks traditionally performed by 
women as wives, mothers and daughters within patriarchal family relations. 
Moreover, although there was no reason why, in terms of the logic of capitalism, 
women should have been excluded from social production, with the advent of 
factory production in most instances this was the case. (The cotton and other 
textile industries are the most important exceptions but even here the evidence 
suggests that patriarchal practices played some part in limiting female 
employment). Therefore, for both the above reasons, the evolution of capitalism 
tended to reinforce women's association with domestic labour. This combined with 
the long hours spent by the husband in waged labour "necessitated the adoption 
of a highly segregated pattern of marital behaviour as a household survival 
strategy. " In order to maintain the means of subsistence, through the male 
wage, it most frequently became the working class wife's primary task 
to manage 
the household to ensure the husband's ability to return to the work 
force even 
where paid work was also undertaken by the wife to augment 
the family economy. 
In this way, the needs of the male wage labourer played a significant part 
in 
determining the work of the female domestic labourer and in establishing a 
process of unequal exchange mediated by a monetary payment as 
the economic basis 
of the working class household. As Harris 
intimates it is in this sense that 
"the family under capitalism though excluded from the C. M. P. 
is a "capitalist" 
family form. " 
67 
This family form of unequal exchange based on the superordinate position 
of male wage labour and the domestically subordinate position of 
female domestic 
labour is reinforced by traditional patriarchal practices in both the family and 
the work place. As a result the working class family household 
is typically both 
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a "capitalist" and a "patriarchal" family form. Thus Engels' proposition that 
sex love unconditioned by economic factors (property relations in the case of 
the bourgeois family) could in the propertyless proletariat, lead to a higher 
form of family, has proved to be inaccurate because of the structural 
subordination of women in the family, the labour market and the work place. In 
recent years, in spite of the expansion of commodity production which has 
allowed for a potential decrease in time spent on housework, the re-entry of 
women into the paid labour force and the reduction of working hours combined 
with some changes in attitudes towards a rigid gender division of labour, the 
main responsibility for domestic labour continues to rest on the shoulders of 
women. Moreover, the Equal Pay Act has only marginally reduced the superordinate 
position of male wage labour which continues to support the process of unequal 
exchange as the economic basis of the working class household. Therefore, the 
reproduction of the labour force under capitalism primarily has relied on and 
continues to rely on female domestic labour. The household based economy of the 
working classes rests on the patriarchal/gender division of labour, 
characterised by a process of unequal exchange through the perpetuation of 
female domestic labour and women's subordination in the labour market and this 
is the mediating link with the C. M. P. Female domestic labour continues to be 
engaged in the production of goods, (in some instances this is linked to 
capitalist production through the existence of out work, and in other cases 
women may engage in domestic production for sale on the market, but primarily 
goods are produced for the household). Typically, however, a large percentage of 
her labour is embodied in other members of the household through activities 
associated with meeting the reproduction needs of others. For a satisfactory 
analysis of the historical conditions which structure the relationship between 
women's work in the domestic sphere and changes in the capitalist social 
formation, it is necessary to delineate the various aspects of this work. 
Domestic labour is involved in the biological production of human 
beings, their care maintenance and continued socialisation as living labourers 
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on a daily as well as generational basis. This definition indicates that 
domestic labour is associated with all three aspects of reproduction: - 
biological reproduction, the reproduction of the labour force and through the 
socialization process in the acquisition of appropriate behaviour, capacities 
and personality structures in social reproduction. 
In relation to the reproduction of the labour force it is analytically 
useful to divide domestic labour into specific categories. 
I The reproduction of existing labour on a daily basis. 
II The reproduction of labour on a generational basis. 
a) the reproduction of future labour. 
b) the maintenance of past labour. 
(the elderly who have retired from the work force) 
Although (b) remains an important category with regard to female domestic labour 
as a part of family responsibilities, in terms of capital accumulation, the 
reproduction of the labour force and the value of labour power, it is not so 
important as future labour power because it is "spent" labour supported by a 
transfer of income to a part of the non-working population which does not and 
will not in future (unlike the reserve army) contribute to the C. M. P. or to the 
maintenance of the social formation. (Hence the frequent low status, low self 
esteem and relative poverty experienced by the working classes in old age). 
Some of the work undertaken in the household will relate to both 
categories such as: - 
a) the production of goods for consumption. 
(This may still take place in the household for a number of reasons such 
as, the need to economise, to produce goods which cannot be purchased on the 
market, or to give the labourer creative satisfaction, an important 
consideration when much of the labour in capitalist production is alienating). 
b) The labour which preserves value for the household economy. (House and car 
maintenance, repairs, decoration etc. ) 
c) The labour which is involved in the organisation of the household and that 
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associated with individual consumption). (Cooking, cleaning, washing, ironing 
and shopping), in other words housework. The extent and content of housework is 
dependent on the relationship between domestic labour and the differing forms of 
reproduction of labour outlined above. 
Other activities associated with domestic labour are also specifically 
related to the differing categories of labour, such as the particular services 
required to meet individual needs within the context of historically conditioned 
social groups, such as adult workers, (male and female), children, the elderly 
or even the sick and the disabled. With regard to children, the content of the 
work will also vary with the age of the child. All the services and in 
particular those required by children, are linked to the cultivation of 
appropriate capacities, behaviour and personality structures. 
With regard to women's ability to free themselves from domestic 
confinement, marriage in contemporary industrial capitalism rarely necessitates 
a woman leaving the labour market, (how much domestic responsibility she assumes 
depends on the marital relationship but typically it can still lead to her 
shouldering the main if not all the responsibility), but for most women the care 
of pre-school children still has this effect. It also most frequently results in 
her assuming responsibility for most of the domestic labour and in her economic 
dependence on her husband. In discussing the relationship between female 
domestic labour and the reproduction of labour power, the domestic labour debate 
recognised the distinction between daily and generational reproduction, but most 
attention was paid to the former and to housework neglecting the nurture and 
care required by children. This is a surprising lacuna given the significance of 
motherhood in conditioning the sexual division of labour and the marked 
attention paid to "the mother" by politicians, social reformers, psychologists 
etc., within the capitalist social formation. It also brings into focus a 
further deficiency in the domestic labour debate, its neglect of the 
psychological dimensions of family life. Insufficient attention has been paid to 
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Gardiner's suggestion that domestic labour encompasses significant psychological 
factors relating to personal relationships. The most relevant analysis touching 
on this is Blumenfield and Mann's discussion of obstacles to the socialization 
of domestic labour under capitalism in relation to child rearing. They contend 
that one significant barrier lies in the fact that there is "a qualitative and 
inalienable aspect to child rearing which is part of the process of becoming 
human. "68 This process involves affective relations between adults and children 
and which in turn poses a problem regarding the ability of capitalism to evolve 
alternative forms of childcare outside the family. 
The only biological link of the infant to the mother after child birth 
is through breast feeding but, amongst the labouring classes in preindustrial 
societies, early nurture and childcare was primarily associated with the mother, 
although household conditions allowed for the participation of other kin and 
members of the household. The evolution of capitalism did not disturb this 
"mothering" aspect of female domestic labour except in so far as the survival of 
the family household necessitated the employment of the mother outside the home 
and reduced her capacity to perform domestic labour. This in turn was used as a 
reason to exclude women from social production, It also excluded, or at the very 
least, limited the participation of men in child rearing. From this point 
onwards, the early expansion of commodity production mainly affected the 
housework aspect of domestic labour, rather than the work of childcare. As 
Molyneux has suggested this continued expansion together with the reduction in 
working hours has the potential to reduce housework to a minimum and also 
provides the opportunity for an equalisation of tasks between adult members of 
the household, in conditions where both men and women are free to enter the 
labour market. Although it is important to recognise that the persistence of 
culturally prescribed gender differences and their relationship to women's 
subordination through the gender division of labour and marriage will militate 
against this, the reduction makes it easier to combine housework with wage 
labour. The work of child care, on the other hand, far from being reduced has 
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become a more specialised and time-consuming activity of a qualitatively 
different order from that of the earlier period of industrialisation. In 
addition, it is a process whereby educational and welfare agencies, play an 
increasing part in the reproduction of the future labour force. This does not 
mean that the family and maternal care no longer takes a primary part in the 
process. On the contrary, the growth of agencies, concerned with childcare has 
supported the expansion of professional groups who take an interest in child 
rearing practices in the family and in particular, in the "mothering" aspect of 
child rearing for securing and enhancing the physical, mental and emotional 
development of children. Moreover this trend has taken place at a time when the 
dominant conjugal family form frequently exhibits a "closed" relationship vis a 
vis extended kin, which has been supported by the growing geographic and social 
mobility characteristic of contemporary industrial capitalism. This, together 
with the extension of education for children and the employment of married women 
following the child rearing stage of the family cycle, tends to prohibit the 
participation of other family members in the child rearing process. Thus the 
child care aspect of female domestic labour has been reinforced in a number of 
ways within a trend that places the sole responsibility for this, especially in 
the early child rearing period, on the shoulders of the mother in the conjugal 
family. Women's responsibility for child rearing has remained an important 
factor in reducing their ability to partake in social production and, as such, 
has contributed to the maintenance of a working class household based on a 
process of unequal exchange mediated by monetary payment. The superordinate 
position of male wage labour together with the association of women with the 
"mothering" of the future generation, frequently supported by a naturalist 
ideology, serve to maintain the working class family household in its capitalist 
form as one of inequality between husband and wife and as previously argued the 
patriarchal family form has also been supported by proletarian culture. 
The domestic labour debate, by mainly examining domestic labour in terms 
of its benefits for capitalist production, disregarded the relative autonomy of 
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the working class household and the political struggles that have revolved 
around improving the standard of living of this household. Jane Humphries has 
argued that working class resistance to protect and improve family life against 
the onslaught of capitalism was of considerable significance in conditioning the 
operation of the working class household. If this is not recognised it leads to 
an imbalanced approach, "for it assumes the power of capital to be unlimited and 
fails to recognise that capital's ability to transform existing social 
institutions, like the family, is circumscribed by the opposition of those 
concerned. "69 Taking the nineteenth century as an example, Humphries argues that 
it was in the interests of the working class to protect the family by struggling 
for a family wage for men. This strategy allowed the organised working Glas to 
exercise greater control over the labour market and also provided opposition to 
de-skilling and hence prevented reduction in wage levels. Protection of the 
family also ensured a viable form of social support against the conditions of 
chronic uncertainty produced by the expansion of capitalism and did so in a form 
that was preferable to the alienating and demoralising forms of support provided 
by poor law and its institutions. Humphries recognises that this strategy had 
the unfortunate consequence of "systematically reinforcing sex based relations 
of dominance and subordination" but she argues that it was also in the economic 
interests of the working class as a whole because it protected the material base 
of the household and left female labour free to raise living standards. 
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Setting aside the unresolved problem of the relationship between 
domestic labour and the value of labour power which is a fundamental part of 
Humphries' argument, her belief in the effectiveness of the family wage in 
protecting the living standards of all the working class is also problematical. 
The assumption that a wage form based on a family wage could meet the needs of 
all members of the working class or that the family wage has ever been achieved 
or is achievable for a class as a whole has been challenged. 
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It may be 
possible in certain historical conditions for sections of the class to achieve 
this but it is doubtful whether this applies to the less secure and unprotected 
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sections of this class. More importantly from a feminist perspective, Humphries 
tends to marginalise the effects of this strategy on women by neglecting to 
adequately assess the material consequence of this strategy for all working 
class women because of her assumption that through family wage for men all 
working class women are protected. She fails to discuss the economic 
consequences of this strategy for unmarried women, widows, divorced, separated 
and deserted wives and for single parent families. The inadequacy of the wage 
form under capitalism in meeting the variable needs of the working class family 
was central to Eleanor Rathbone's critique of the capitalist economy. 
These criticisms do not detract from the Humphries point that political 
struggles relating to the operation of the working class household are important 
in conditioning various aspects of working class family life including female 
domestic labour. In this respect, the ideas which informed working class 
struggles to improve standards of family life were put forward by the more 
powerful sections of organised labour and they did have some significance in the 
period disscussed by Humphries and beyond. During the nineteenth century 
strategies to protect family life led to the formation of a number of voluntary 
organisations, such as friendly societies, to aid the financial security of the 
working class household and to improve the quality of family life. The quality 
of working class family life was also of some concern to middle class reformers 
who were alarmed at the changes taking place in labouring families and the 
frequent breakdown of family life experienced by the poorer sections of the 
labouring population. This also led the formation of middle class voluntary 
organisations whose aim was to improve standards of reproduction amongst the 
poor. In spite of Marx's comment that in relation to the reproduction of the 
labourers the capitalist may safely leave this to the workers's drives for self 
preservation and propagation; historically, the advance of capitalism generated 
new demands in terms of both the quality of the work force and political 
stability, so that standards of reproduction became of growing interest to the 
capitalist classes. Marx may have been correct in noting that the individual 
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capitalist need not concern himself with the reproduction of his own employees 
but the capitalist classes played a part in supporting state policies, "to 
sustain the appropriate household institutions" to ensure the reproduction of 
the labouring classes. 
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In this respect an analysis of the evolution of the 
welfare state to counteract deficiencies in the reproductive capacity of the 
working class household is of primary importance. the roots of this process are 
to be found in the political struggles which developed towards the end of the 
nineteenth century when various campaigning groups and organisations in civil 
society began to abandon their support for voluntary provision in favour of 
policies financed and implemented by state agencies. Humphries is correct in 
pointing to the struggles of the working classes giving rise to voluntary 
agencies under the control of this class during the nineteenth century but by 
the early decades of this century, there was growing support, including that of 
the organised labour movement, for state policies to maintain the working class 
household. 
Political struggles over educational and welfare provision are an 
important aspect of the Capitalist social formation during the twentieth century 
and policies relating to this are based on official interpretations of the 
demands made by campaigning groups and organisations who take part in the 
struggles, with the aim of mediating between contending groups to ensure the 
long term interest of capital accumulation. With the growth of women's movement, 
a number of women's groups and organisations partake in the struggles, alongside 
the organised labour movement (some of the women's groups are part of this 
movement) and middle class reforming organisations, to campaign for policies 
relating to the operation of the working class household. Moreover, in areas 
relating to female domestic labour and women's position in the family, there is 
frequently opposition between the male dominated labour movement and women's 
groups who espouse the feminist cause. The historical defence of the family 
wage for men by the organised labour movement and the opposition of feminists to 
this is crucial in relation to the process of unequal exchange which underpins 
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the economy of the working class household and supports patriarchal relations. 
There remain important and unanswered questions with regard to the protection of 
the level of consumption that underpins the value of labour power. Do the 
demands made by feminists to secure their economic emancipation reduce the 
capacity of the working class to maintain and improve levels of consumption, or 
is it more a question of a transfer of income which does not radically alter the 
level of consumption and hence the value of labour power overall? This question 
of the impact of feminist struggles on the value of labour power is important at 
a number of different levels relating to, a) wage labour that is exchanged with 
variable capital, b) wage labour that is exchanged with revenue, c) the transfer 
of income by the state to women in the family, all of which are linked to 
individual consumption, and finally, d) the provision of services which are part 
of the welfare state and collective consumption. 
The Welfare State, the Family and Gender Relations 
There are a number of different interpretations of the relationship 
between the state and the family. For functionalists, the relationship is one of 
eventual balanced cooperation, whereby the state supports "aspects of the family 
that function well" and take over "those aspects that are not functioning 
adequately. "73 At times this process may result in some instability in family 
relations but due to the essential nature of the family, in the long run a new 
position of stability is achieved. From this perspective, the long term effect 
of social policies is one of support to enable the family to operate in the more 
specialized form required by industrial societies. 
Other writers whilst accepting a functional relationship between the 
family and the state in which social policies support the operation of a 
specific form of family, reject the explanation that this is in the interests of 
society as a whole because of the stability it creates, in favour of arguing 
that it protects the interests of a specific section of society. Thus from a 
Marxist/functionalist approach, so cial policies maintain a family form which in 
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the long run is in the interests of capital and the ruling class. Like Parsons 
they see the sexual division of labour and women's gender characteristics as 
essential but in this case in providing a haven for the male work force thus 
reducing the conflict and alienation experienced in the work place. In addition, 
through the primary socialisation process children learn to accept authority in 
preparation for their subordinate place as part of the capitalist work force. 
Moreover in terms of social reproduction in spite of the large part played by 
state agencies in this process in contemporary industrial capitalism, the family 
acts in cooperation with these agencies to reproduce the class system. Or in an 
Althusserian mode of analysis the family is part of the ideological state 
apparatus acting in conjunction with the state system of education it helps 
maintain capitalist social relations. The family is the site where subjects are 
constructed (where they learn to be subordinate subjects and where they achieve 
self identity) but in the Altusserian conception there is no contradiction 
between these two aspects of reproduction. As Giddenä has commented, "Parsons' 
actors are cultural dopes. but Althusser's agents are structural dopes of even 
more stunning mediocrity. " 
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As with all functionalist modes of analysis which 
stress the relationship between systems or apparatuses, human agency as part of 
the process of social change is ignored, instead people are viewed as passive 
recipients of ideologies transmitted by the systems or as puppets responding to 
institutional pressures. 
This pitfall is avoided by writers who argue that social policies result 
from political action taken by the working classes to protect family life and 
hence the welfare state represents and protects the interests of this class, but 
they fall into the trap of ignoring the steps taken by the ruling class to 
promote policies which further their interests as well as possibly those of the 
working class. Within this perspective it is frequently suggested that a further 
consequence of this protection of the family through welfare provision is that 
it fosters values which oppose those embodied in the capitalist market and leads 
to the erroeneous conclusion that the welfare state by protecting the family is 
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the embodiment of enlightened values based on human needs, a humane island in a 
sea of exploitative, impersonal and competitive capitalist relations. 
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Moreover, often included in this argument is the contention that the interests 
of working class women were also served because they were protected from the 
exploitation and harsh conditions that characaterised the mines and factories, 
and freed to make a more positive contribution to the family by raising 
standards of child care and home care with social policies to support this 
contribution. Some feminists have also adopted a similar approach to the welfare 
state arguing that social policies have supported the interests of women by 
safeguarding and enhancing the states of women's special contribution, 
(especially as mothers) which is ignored by the privileged status given to the 
mode of production or market relations thereby marginalising women's 
contribution in the domestic sphere. Those who in the past favoured a policy of 
endowment for motherhood and in the present support wages for housework base 
their strategies on such an approach. In this vein, it is further suggested that 
the reforming policies which are part of the welfare state have provided an area 
of professional work which has enabled women to foster and expand their sphere 
of influence (protecting values of nurturance, cooperation and collectively). 
Recently, Stacey and Price have argued that in spite of the hazards which they 
recognise as intrinsic to "the entry of women in the public domain so long as 
the aggressive competitive society remains, 1976 (i. e. the values of mutuality and 
caring may get lost), they favour women entering the public domain and in 
particular into liberal democratic politics as long as they carry with them and 
extend "the valuable qualities of caring, of mutuality of long term attachment 
and loyalty that have been the best features of the family" although at present 
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they remain bounded by patriarchy. 
A more generally accepted view held by feminists is that welfare 
provision is part of a state which represents both capitalist and patriarchal 
interests and in the long run serves to maintain women in a subordinate position 
and hence protects the interests of men as well as the accumulation of capital. 
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The most cogent criticism made of welfare provision is that it promotes a 
specific family form which sustains the gender division of labour and unequal 
gender relations, contributes to women's domestic confinement and hence their 
social isolation which in turn aids their subordinate position in the labour 
force. Social policies by promoting improved standards of care in the family in 
a form that continues to place the main responsibility for this care on the 
shoulders of women, counteract the other liberal democratic reforms which 
enhance women's emancipation. (This approach will be discussed further below). 
Moreover many feminist writers argue that welfare provision within a patriarchal 
society reduces the autonomy of women in areas traditionally associatd with 
women's work. Oakley, for example, argues that the growth of the professions 
within the boundaries of the welfare state has not enabled women to expand their 
sphere of influence, on the contrary, it has increased the power of male 
professionals and reduced women's autonomy. Taking medicine as an example, she 
shows how the relationship between state provision and the male dominated 
medical profession has resulted in a loss of women's control over areas such as 
midwifery and obstetrics. 
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In a similar vein Gittens suggests that childcare 
policies have reduced working class autonomy in this area, so that the mother 
previously supported by the female kinship network, is now more reliant on 
professionals and welfare provision. 
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This latter interpretation of the 
relationship between the welfare state and women's traditional sphere of 
influence in the family is indicative of writers who do not accept the view that 
state policies strengthen the family or in functionalist terms that there is a 
relationship of balanced cooperation between the welfare state and the family. 
The interventionist approach typifies this view of the family as a 
relatively powerless institution in the face of growing state power and control. 
The interventionists argue that the family has lost its autonomy because it is 
now subject to state agencies which restrict the rights of parents over children 
and employ professionals to regulate and supervise activities in the family. 
Thus central to this approach in the notion that state policy "increasingly 
44 
intrudes upon areas that were once private family matters and thereby erodes and 
weakens the family. "80 Linked to this approach are writers who accept the 
contention that the aim of state policy is to regulate and control family life 
but argue that the family has the ability to resist this intrusion. This latter 
view has recently been put forward by Ferdinand Mount who launches a justifiable 
critique of sociologists and historians who, on the basis of slender and 
unrepresentative evidence, draw unwarranted conclusions about the family. 
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However, he goes on to erroneously reject the socially-constructed character of 
the family in favour of a form of "romantic familism" which sees the family as 
providing a "natural" core to human relationships. (This he supports with 
similar evidence to that which he rejects, when employed by those whom he wishes 
criticize). Mount then contends that this core nuc Lear family is an enduring 
and relatively changeless institution which acts as a bastion against the 
control of agencies such as church and state. From a different political 
perspective and writing about one specific historical period, Humphries also 
adopts a perspective which suggests that protection of the family has produced 
resistance towards state intervention. She argues that the working classes have 
defended the family against the conditions produced by capitalism both in 
relation to factors which undermine the family and the bureaucratic responses 
made by the state to solve this. 
Unlike Mount, Lasch and Donzelot, see the family in a state of crisis 
due to state intervention in contemporary capitalism. Lasch 
is critical of the 
"systems approach" which concludes that the present day family 
is the result of 
powerful social forces and contends that "the contemporary 
family is the product 
of human agency not of abstract social forces. " 
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He is also critical of an 
economistic approach to the family and the welfare state which only makes 
judgements in terms of an analysis of poverty and the standard of living, 
failing to see that "the expansion of the welfare state had been an assault on 
primary human ties and on the instinctual roots of individuality. "83 According 
to Lasch, "the family has been slowly coming apart for more than a hundred 
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years" not least because the capitalist class's ability to extend their control 
over the worker's private life through the activities of doctors, psychiatrists, 
teachers, child guidance experts, officers of the juvenile courts and other 
specialists who supervise child rearing. "84 The crux of Lasch's thesis is that 
the traditional authority of the family over children has been undermined in 
such a way as to provide an overall crisis of authority in society which 
encourages greater psychological manipulation in all areas of social life and 
when this fails "outright violence" is adopted. 
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To Lasch, the working class 
family is devoid of autonomy, he speaks of the proletarianization of parents by 
the state as a process whereby they lose their human agency and become social 
puppets manipulated by state agencies. His Freudianism leads him to accept a 
pre-given conjugal family unit as essential to society in much the same way as 
Parsons although, in contrast to Parsons,, he sees the welfare state as 
replacing family control over the process of socialisation. For Lasch, this is 
a disaster because the forms of psychology, including a revisionist form of 
psychoanalysis, employed by professionals ignored Freud's most important 
insight, that is "the irreconcilable antagonism between culture and instinct. "86 
Thus for Lasch, the importance of the family lies in its ability to mediate 
between the two in a form that produces the moral nature of humanity. 
Like Mount, Lasch sees the family as a stronghold protecting 
individualism and privacy and adds to this its ability to foster human morality, 
but he is less optimistic regarding the family's ability to withstand the 
onslaught of professionals. Lasch's acceptance of Freud's proposition that the 
oedipal crisis is central to the individual's moral development, the 
construction of a conscience which is a social conscience, leads him to ignore 
aspects of women's oppression which are associated with the conjugal unit, 
especially as prescribed by Freud. Instead he accepts Freud's prescription as 
essential for the moral good of society. Lasch is never explicit in his support 
of the patriarchal family but it is difficult not to conclude from what is 
implicit in his argument that this is the family form which he defends, not only 
46 
with little concern for women's autonomy but with criticism of the part played 
by feminists in what he sees as a negative revision of Freud. 
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Donzelot provides a radically new approach to the relationship between 
the family and the state which demonstrates that state intervention into family 
life is a process whereby families and family problems are socially constructed. 
He aims to deconstruct the family and therefore conceptualises it as "a site of 
intersection" which allows for it to be understood "as a moving resultant, an 
uncertain form whose intelligibility can only come from studying the system of 
relations it maintains with the socio-political level. "88 Donzelot contends that 
to understand the ability of the state to regulate this process it is necessary 
to analyse the construction and operation of "the social sphere" (a hybrid 
domain), particularly with regard to the relationship between the public and the 
private sphere. This is the case because it is within this social domain that 
"technicians of Human Relations" operate to reconstitute the family and to 
demonstrate this Donzelot traces the historical development of new strategies 
within this domain associated with the growth of education, medicine, childcare, 
child guidance, all of which regulate human relationships. For Donzelot, such 
policies lean heavily towards the social control of the family rather than in 
the direction of welfare. He draws this conclusion by arguing that these 
strategies are unified in common process of "policing" and supports this 
contention by focusing on specific strategies such as those to protect children, 
to solve juvenile delinquency and to regulate sexual behaviour. Central to this 
thesis is the contention that this "policing" has the power to socially 
reconstitute the family by the ability of professionals to 
influence women in 
the family and that this varies according to the class position of the family. 
Thus "bourgeois women gained status by submitting themselves to medical 
surveilance" while working class women, in a less powerful position are 
subjected to strategies which take the form of "combating the abandoning of 
babies, encouraging marriage, restricting prostitution, limiting women and 
children's employment, providing sanitary homes and eventually establishing 
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domestic hygiene as part of the school curriculum for girls. "89 In both cases 
through the agency of women, there is a process of reconstruction which destroys 
the autonomy of the family. According to Donzelot, prior to this, there was 
government by the family under the control of men but by influencing the 
practices of women, the authority structure changes to one of government of the 
family by outside agencies connected to the state wio thus control and regulate 
practices in the family. Whereas Mount sees the working man's critical stance 
as an enduring capacity, Donzelot's workingman is stripped of his authority. 
Moreover, Donzelot suggests that this process is further facilitated by the 
growing influence of psychoanalysis which provides a timely answer to the 
question facing social reformer. "How could the family be divested of a part of 
its ancient powers over the social destiny of its children, in particular - yet 
without disabling it to a point where it could not be furnished with new 
educative and health-promoting tasks? "90 According to Donzelot, this could be 
achieved because of the Freudian dual concern with the tendency of the family to 
produce neurosis and its necessary function in securing the passage of the 
unsocialised infant into human culture. Thus it provided social reformers with a 
reason for their interventionist strategies whilst upholding the ideology of 
familism. 
How far Donzelot's form of analysis escapes the functionalism of which 
he is critical has been questioned. 
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Barrett and McIntosh argue that his form 
of historical analysis demonstrates that the state 
intervenes at a point of 
perceived family failure and thus it is posited on 
the assumption "that 
intervention follows dysfunction in the system, a classical. functionalist 
position. "92 In addition, although Donzelot avoids 
Mount's and Lasch's defence 
of the "natural" family with a method that deconstructs the 
family, there is 
little systematic theoretical deconstruction to support this, instead there is 
frequent recourse to the use of the term family in a generalised way which 
negates the earlier promise of the method he introduces. Donzelot 
like Lasch 
sees the "modern family " as "pathological" because of the interventionist 
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policies of professionals aided by women's acceptance of their authority but 
Donzelot, having correctly rejected the notion that working class support for 
the family is ideologically contrived by the state, does not further the 
reader's understanding of why there is widespread support for and attachment to 
the family. This question, as Barrett and McIntosh point out, cannot be answered 
by an anti-humanist theoretical discourse. This is the main thrust of Lasch's 
thesis and therefore its strength, but a strength which is undermined by his 
apparent belief in the manipulative power of the state and its agencies. In 
either case the "pathology of the modern family" is explained by "a unilinear 
model describing a flow of authority and purpose from the family to the experts" 
without reference to the contradictions inherent in this process or to the 
limits placed on professional intervention by the endorsement given to 
maintaining the privacy of the family. 
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If, as Lasch and Donzelot suggest, male 
autonomy has been undermined by professional intervention in the sphere of child 
care and socialization, in other areas of social policy the man's traditional 
position as head of the household has been supported by the way "the state 
relates to married women through their husbands, especially in income tax and by 
a policy of non-intervention by the police in cases of domestic violence against 
women. 
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McIntosh suggest that, "The state frequently defines a space, the 
family, in which its agents will not interfere but in which control is left to 
the man. In relation to the control of children, this is obvious and explicit. 
Fathers are held responsible for sending their children to school and providing 
minimum support and care. But how they do this, short of cruelty or neglect, is 
left largely to them and social workers are extremely reluctant to intervene by 
removing children from the parental home. " 
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McIntosh correctly indicates that 
there are limits to professionals' power and influence. 
A further problem is that Lasch and Donzelot both stress the social 
control rather than the welfare aspects of social policies without 
distinguishing between the different forms of social policy, (policies adopted 
by the juvenile courts cannot simply be equated with state education, or the 
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social practices of social workers with those of health visitors or district 
nurses) or how policies have varying effects on different social groups. (Those 
convicted of crimes, those living on social security, in contrast to the middle 
classes' ability to secure and make use of a larger percentage of welfare 
provision in the fields of health and education). As Zaretsky has noted "Lasch's 
sweeping condemnation of the welfare state ten 3ed to blur the distinction 
between those whose autonomy has been truly undermined by the state - those in 
prison, on parole, or on welfare, and the rest of us whose autonomy may well be 
strengthened by the army of professional therapists, planners, educators, 
pediatricians and the like with whom we are surrounded. "96 According to 
Zaretsky, "Far from the state "invading" or "replacing" the family, a certain 
kind of alienated public life and a certain kind of alienated private life have 
expanded together, " 
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Insufficient attention has been paid to the process of intervention to 
reveal the contradictory nature of this process vis a vis the emancipation of 
women from the patriarchal family. Both Lasch and Donzelot analyse this process 
simply in terms of the ability of professionals to influence the woman in the 
family, thereby concluding that the autonomy of the man is undermined. They 
ignore the traditional power of men over women and how some aspects of state 
legislation support this. On the other hand, Donzelot's recognition of the need 
to socially deconstruct the family and his suggestion that it is necessary to 
posit a specific theoretical terrain in order to analyse the efects of the 
implementation of social policies on the social construction of the family are 
constructive steps towards understanding the relationship between the family and 
the state. But to adequately understand this process of growing state 
intervention, it is important to avaoid a conceptualisation which is limited by 
a narrow focus on a unilinear flow of authority from the family to the state in 
order to address the contradictions which are inherently part of this process, 
especially given the value placed on the privacy of the family. In addition 
regarding the welfare state, a distinction must be made between the social 
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control and the welfare aspects of policies and how policies have a varying 
effect on different social groups within an unequally structured society. Thus 
for a feminist analysis it is necessary to assess welfare provision in terms of 
the unequal gender relations which characaterise the family. Finally the process 
of state intervention must be analysed within a theoretical framework which 
avoids conceptualising either the family of the state as monolithic entities. 
Feminism and the State 
Feminists are divided in their approach to the state. Liberal feminists 
tend to accept the pluralist model whereby the state mediates between the 
interests of conflicting groups. According to this approach, feminist campaigns 
for equal rights and anti-discrimination laws have a place in feminist political 
practice because power is shared, albeit in an unequal form between men and 
women, and because it is the role of the state to adjudicate in a relatively 
neutral way between the demands made by power sharing groups. It is argued that 
such strategies can gradually increase women's share of power but this approach 
seriously underestimates the strength of the opposition to women's advancement 
and the depth and complexity of the structures and processes which support 
patriarchal relations. Moreover in class and racially divided societies, the 
strategies most frequently advance the position of white middle class women and 
do little to further political practices to transform the social institutions 
which serve to oppress all women. 
Socialist feminists tend to form their approach to the state within a 
marxist framework in which class interests predominate. Marxists argue that the 
liberal version fails to recognise that, through their economic power, the 
dominant classes are able to regulate and control the state, if not directly 
then indirectly, so that the democratic potential of liberal democracies is 
deflected to ensure that the wealth and power of these classes is not displaced. 
Thus although it is the role of the state to regulate and adjudicate between 
conflicting groups, it does this in a neutral fashion only so long as it does 
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not disrupt the social relations that uphold the mode of production. Feminists 
working within this framework have attempted to overcome the "sex blindness" of 
this approach by focusing on how social policies both protect the interests of 
the capital classes and also serve to maintain women in subordinate position to 
the benefit of men and thus argue that the state is not neutral in its approach 
to gender inequalities. In this respect socialist feminists have drawn attention 
to policies which accept and reinforce the division between the public and 
private sphere so that the liberal democratic reforms passed to advance women's 
position in spheres of politics, the law and employment are undermined by an 
approach which supports the privacy of the family and defines it as a "natural" 
entity whilst endorcing social policies which maintain the gender division of 
labour and gender inequalities related to this division. 
The radical feminist approach to the state is far removed from liberal 
feminism and challenges the socialist feminists' reliance on a Marxist approach 
to the state. Instead the state is described as a patriarchal institution which 
protects the interests of men by supporting their control over women. Thus 
capitalism may have changed the nature of the state but it remains fundamentally 
an institution which is governed by and articulates patriarchal principles. 
Radical feminists, however, have not as yet provided a theory on which to base 
an analysis of how the state operates to enable men to control women. Recently 
in two articles of "dense and diverse material", MacKinnon acknowledges that 
feminism has no theory of the state but instead it "has descriptions of the 
state's treatment of gender difference, but no analysis of the state as a gender 
hierarchy. " She also claims that she can explain why feminists are ambivalent in 
their approach to social policies and why a radical feminist approach can 
resolve this ambivalence. What is important to MacKinnon is that radical 
feminism has a theory of power based on men's sexual dominance over women in 
directing desire which is equivalent to Marx's theory of value. "Sexuality is 
that social process which creates, organizes, expresses and directs desire, 
creating the social beings we know as women and men, as their relations create 
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society. "98 MacKinnon rejects the distinction made between sex and gender but 
avoids biological determinism by seeing sexuality as socially constructed 
through a process whereby "sexuality is gendered as gender is sexualised. " In 
this way, "The man/woman difference and the dominance/submission dynamic define 
each other" and MacKinnon posits that "This is the social meaning of sex and the 
distinctively feminist account of gender inequality. " For her sexuality is the 
99 fundamental element of patriarchy. 
MacKinnon contends that the feminist posture towards the state has been 
schizoid because neither liberal feminism nor socialist feminism can escape the 
ideological context of their appraoches. She argues that this is the case 
because they do not recognise that the feminist method based on the 
consciousness raising process whereby women grasp the collective reality of 
women's condition provides an epistemological and political theory which 
indicates that the male perspective is systemic and hegemonic. Instead liberal 
feminists have seen sexism primarily as an illusion or myth to be dispelled, 
without recognising the male point of view as being "fundamental to the male 
power to create the world in its own image, the image of its desires, not just 
its delusory end product. "10° Similarly, although recently Marxists have 
attempted to grasp the specificity of the institutional state, and now define 
its power as "relatively autonomous" which according to MacKinnon "at least 
relieved the compulsion to find all law - directly or convalutedly, nakedly or 
clothed in unconsciousness or devious rationalia - to be simply bourgeois", but 
still marxists are reluctant to confront the role of the state in women's 
oppression. 
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In this way liberal and socialist feminists are caught in an 
ideological trap, because both approaches "treat the law as the mind of society; 
disembodied reason in liberal theory, reflection of material interest in left 
theory" and therefore they fail to grasp that the law in the embodiment of a 
male perspective or explain, "what in gender terms, are the state's norms of 
accountability, sources of power, real constituency. "102 MacKinnon believes that 
the feminist method described above, "the collective critical reconstitution of 
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the meaning of women's social experience as women live through it "overcomes the 
object-subject distinction to provide an ideologically free stand point whereby 
feminists can analyse the state. "103 For MacKinnon the law is the embodiment of 
a male perspective based on the misplaced objectivist epistemological stance 
which confirms male power. From such an anti-objectivist position adopted by a 
large number of feminists, it is difficult to see on what the justice which they 
seek could be based, if having rejected the possibility of a relatively 
"objective" stance and hence the rational dispute which this engenders, they are 
left unable to defend what they would claim to be the superior status of their 
knowledge. 
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By postulating a patriarchal state, radical feminists have 
constructively drawn attention to the way that male power is endorsed by means 
of legislation and the state agencies which implement policies. It is, however, 
inaccurate to posit the law as a unitary category or the state as a monolithic 
entity which in a simple and non-contradictory fashion is instrumental in 
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perpetuating patriarchy. 
In an advance on the previous classical marxist approach to the state, 
Varda Burstyn, whilst seeing the conceptual use of patriarchy as problematical, 
has argued that a system of gender hierarchy based on masculine dominance is a 
phenomenon which crosses modes of production and that this results in masculine 
dominance being a central organising principle of economic class societies 
Burstyn contends that the state reflects this principle because it has a certain 
commitment to uphold institutions which contain masculine dominance, including 
the "family wage system as an ideological standard for the whole working class 
as in reality for only its more privileged layers" and that social policies 
which hinder women's entry into the labour market and those that control women's 
sexuality characterise the masculine dominated state. 
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From a feminist 
perspective and with a commitment to make patriarchy operational as a 
theoretical construct, Walby in a similar vein argues that, "The State 
represents patriarchal as well as capitalist interests and furthers them in its 
actions. "108 Insisting on the inadequacy of accounts of the state which ignore, 
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"either the impact of gender inequality and women's political struggles on the 
state or the significance of state action on gender relations, " 
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Walby argues 
that "when patriarchy is in articulation with capitalism, the state should be 
seen as both patriarchal and capitalist", and that this is conceptually possible 
as long as the state is not "incorrectly considered to act in a monolithic 
manner. "110 Walby stresses the inadequacy of theories which see the political 
level as being determined simply by the economic level and instead she argues 
for the importance of recognising that the political level has considerable 
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autonomy whilst "also tracing links to other levels especially the economic. " 
More specifically in relation to women's subordination, she suggests that the 
state's ability to act in support of patriarchal relations, (examples of which 
are policies to limit women's access to paid work; the criminalization of forms 
of fertility control; the regulation of marriage and divorce; and discriminatory 
income maintenance policies) has been sustained by the "limited historical 
tradition of women's participation in parliamentary politics compounded by the 
absence of political parties organised around issues of gender relations. " 
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The lack of a specific feminist theory of the state has not prevented 
feminists from examining and analysing various aspects of the state 
for women's 
subordination. They have examined the state's role in sustaining patriarchy 
through its support of monogamy. On the question of monogamy, Jill Lewis 
suggests that "it is important to find viable ways of 
thinking about monogamy as 
a political construct which is integrally connected 
to patriarchal modes of 
sexual oppression. 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She argues that monogamy is a taken for granted term 
which requires deconstruction through discussion 
"in the context of the history 
of marriage and the history of the control of reproduction and 
female fertility 
with patriarchal traditions of western societies, where 
the institution of 
heterosexuality itself comes to connote gender divisions inter-woven with male 
dominance. " 
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Feminists interested in the coercive aspects of marriage argue 
that the ideology which maintains that this institution was established to 
protect women and children is a mystificatory view. From the 
legal perspective, 
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it is often stated that "the law does not interfere in or regulate on going 
marriage" but Diana Leonard Barker insists that this conclusion can only be 
sustained because, "there is no place where one can find written down the rights 
and duties of husbands and wives". 
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This does not mean that there is no 
judicial perspective on marriage but that this requires a study of statute and 
case law relating to the concern to establish whether or not marriage exists and 
to the dissolution of marriage. This exercise reveals that not only does the 
state endorse monogamous heterosexual marriage and that divorce reforms allow 
for an easier movement between marriages but that marriage is regarded as a 
"natural" institution. As such the state's endorsement of marriage is an 
endorsement of "patriarchal monogamy" based on the unequal gender division of 
labour and gender relations, and is therefore a form of "repressive benevolence" 
rather than a specific method of protecting women and children. 
Nowhere is the notion that women are protected by marriage more clearly 
undermined than in the case of wife battering. It is in this area that feminists 
have demonstrated some of the most harmful effects of the continuing patriarchal 
nature of the marital relationship and the ineffectual response of the state 
through its support of women's economic dependence on men and its policy of 
non-intervention by the police and courts. Dobash and Dobash have cogently 
argued that "the correct interpretation of violence between husbands and wives 
conceptualizes such violence as an extension of the domination and control of 
husbands over their wives. "116 From the stand point that the state protects 
women in marriage, it would be anticipated that the legal agencies including the 
police, courts and lawyers and welfare and caring agencies including housing 
departments, social services, doctors and health visitors, would act to prevent 
the man from beating his wife and to provide assistance to the woman. 
Legislation passed during the seventies relating to domestic violence and 
housing gives some support to this view. (Domestic Violence and Matrimonial 
Proceedings Act 1976, the Domestic Proceedings and Magistrates' Courts Act 1978 
and the Housing (Homeless Persons) Act 1977 which defines the woman leaving the 
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marital home due to domestic violence as legally homeless). Research, however, 
shows that "legislative reforms do not appear to have been fulfilled in 
practice. "117 The police remain reluctant to intervene and housing departments 
frequently adopt strategies which militate against the aim of providing 
alternative permanent accomodation. Moreover, in the sphere of marital violence, 
a familist ideology, which ignores unequal gender relations and portrays the 
family as either a natural phenomenon or as a socially cooperative entity, 
underpins the approach of administrators and professionals to the problem of 
wife battering both with regard to the explanations given for this phenomenon 
and their responses to this problem. 
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Research in this area demonstrates the 
weakness of Donzelot's and Lasch's monolithic approach to the state, although it 
confirms that professionals play a part in conditioning the social construction 
of the family. It also shows that they frequently do so in ways that fail to 
undermine the husband's coercive power. Elizabeth Wilson agrees that the 
familism which directs the approach of professionals to wife battering, 
encourages an unproductive use of "family therapy" because it is employed "as an 
alternative to a form of material provision that would make it possible for 
women and children to escape from violence. " 
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As well as drawing attention to wife battering as a public issue with 
its roots in women's subordinate position in society, the feminist response to 
violence and abuse in the family has given rise to critiques of the methods of 
social intervnetion employed by state agencies. The Women's Aid movements in the 
provision of refuges, has endeavoured to create a new form of welfare, by 
offering safety, support and help for battered women leaving a violent 
relationship, by means of non-institutional and non-hierarchical provision. 
120 
The method of help adopted avoids blaming the victim for her condition and 
encourages women to determine their own future through the collective help and 
support of other women, especially those who have had similar experiences. A 
further and more recent example of a feminist approach which is critical of 
existing social work practice, is in the area of incest, where it is argued that 
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many professional practitioners "reinforce and uphold patriarchal family 
relations and help to maintain the very family system and sets of relationships 
out of which incest and other forms of sexual abuse spring. "121 The orthodox 
social work approach usually views male behaviour* as either an aberation or as 
a response of a sick or weak man. For feminists, this response mystifies both 
the dynamics of the family and the nature of the relationships involved and 
importantly it diminishes the parental responsibility of the man. In addition 
given the pivotal role accorded to women in the family within traditional social 
work practice, mothers are frequently chosen as the primary agents in securing 
family reorganisation which is the aim of family therapy. In the case of incest, 
this frequently involves excusing the father's behaviour and instead focusing on 
the mother whose behaviour is pathologised by blaming her for the "family 
dysfunction" in order to secure what social workers see as a more constructive 
reorganisation of the family. More importantly regarding individual rights, 
frequently the right of the father to defend himself is given priority to 
protect his civil liberties. This is of course important, but it is rarely 
recognised that it also entails a downgrading of the rights of the incest 
victim. Instead of prioritising the girl's right to remain in the family home 
supported by her mother, she is frequently taken into care which may be seen by 
her as a form of punishment, thus reinforcing the notion that she is in some way 
to blame for her father's behaviour and for the problems facing the family. 
Feminist social work practice on the other hand would begin with the premise 
that parental responsibility includes the responsibility of the father for his 
sexual behaviour towards his daughter/step daughter and that the victim's rights 
are paramount. 
* Although the official statistics on incest probably do not reflect the extent 
of the problem, they show that in 95 per cent of incest offences, girls are the 
victims; and only 1 out of 100 incest assaultants is a woman; therefore fathers 
and stepfathers commit the bulk of incest offences. 
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With regard to the state's endorsement of the sexual divisions of labour 
and women's economic dependency in the family, feminists have also turned their 
attention to the sexist nature of the relationship between welfare provision and 
the care of dependent members of society. 
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Here feminists have shown that 
women are exploited in the family because they are the primary carers of 
children, old people, people with disabilities and people with chronic and fatal 
illnesses, and that this gender bias extends to the collective provision made 
for these groups because women are over represented in low paid and low status 
occupations which provide day to day care. Hilary Land, who, over a number of 
years, has made a major contribution to an analysis of women's economic 
dependence in the family and how social policies and taxation have supported 
this to the disadvantage of women, has recently argued that, in spite of reforms 
to secure rights for women as individuals, " attempts made during the last decade 
to alter assumptions about the division of responsibilities within the family 
have met with considerable resistance. "123 She refutes the view that because of 
women's growing participation in the labour market, they provide less care for 
their families and that social policies have changed to facilitate this. 
"Neither supposition is correct. Not only do women still provide nearly all the 
care for the old, the sick and the young (and most of it is still unpaid), but 
also social policies are still framed, allocated and delivered on the assumption 
that they do so. " 
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Land suggests that the unwritten but nevertheless 
powerfully sanctioned norms which underpin the marriage contract results in 
marriage having different meanings for men and women and that the assumptions 
relating to the economic relationship between men and women in the family and 
the division of labour are closely bound together and form the basis of the 
differing meanings. Most crucially men take on an obligation to maintain their 
wives and children and women take on an obligation to care for children, elderly 
and sick members of the family as well as their able bodied husbands. Crucially 
this affects their position in the labour market where men experience less 
conflict between work and family responsibilities. whereas women's domestic 
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responsibilities give them a weaker foot-hold in the formal labour market. Land 
contends that recent measures to improve women's position in the labour market 
may in the end have a counter productive effect on large numbers of women who 
care for dependent members of the community because it is rarely recognised that 
changes in the sexual division of domestic responsibilities are also necessary 
to further women's emancipation. Instead in key areas of state policy, such as 
income maintenance, taxation and family law, recent reforms based on a greater 
concern to treat women as individuals rather than as dependents on men have been 
devised in ways that least disturb the traditional division of responsibilities 
between the sexes in the family. Thus women, whose claim to maintenance from the 
state and from the labour market remains substantially weaker than men's are 
further disadvantaged because of the care they give to dependent members of 
society. 
Within marxist discourse, Mary McIntosh has attempted to explore ways 
whereby the state in capitalism intervenes to maintain the social conditions of 
reproduction and argues that the main form of regulation to maintain women's 
subordination is to be found in "its support for a specific form of household: 
the family household dependent largely upon the male wage and upon female 
domestic servicing. " 
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McIntosh agrees with Beechey, that the state's support 
for female domestic labour probably has the two fold purpose of ensuring that 
the labour force is reproduced and that women can act "as a reserve army of 
labour, low paid when they are in jobs and often unemployed. " 
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She further 
suggests that this form of regulation has contradictions which result in the 
state "juggling to keep several balls in the air at once. " Thus in spite of the 
move towards equal citizenship and women's growing participation in the public 
sphere, in terms of state policies women are still defined primarily with regard 
to their position in the private sphere of family relations. McIntosh contends 
that as a result of this "the state intervenes less conspicuously in the lives 
of women than of men and when it does so it appears to be done more benevolently 
"because this benevolence is linked to assumptions made about the privacy of the 
60 
family, women's dependency in this unit and gender relations pertaining to the 
family. 
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She suggests that this can be demonstrated most clearly in the 
exercise of the criminal law, where more men are convicted of crimes, are sent 
to prison and receive far longer sentences. The other face of benevolence, 
however, is that it leads to alternative forms of social control through social 
work and ultimately psychiatry which "are every bit as coercive and even more 
intrusive". 
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Equally damaging, the policy of benevolent intervention denies 
women adequate protection in the case of wife battering and rape. 
McIntosh's main interest is to provide an analysis of the part played by 
welfare provision in the maintenance of unequal gender relations in the working 
class family, (broadly defined as a family dependent on wage labour), through 
taxation/social security systems and social policies which uphold the wife's 
dependence on her husband and the sexual division of labour. McIntosh outlines 
important ways in which the state reinforces the wife's economic dependence on 
her husband so that married women are not entirely reliant on wage labour but 
because their direct eligibility for social security benefits is restricted, if 
they do have to engage in wage labour, they are more vulnerable to use as cheap 
labour, in this way the state's support for this family form serves to benefit 
the C. M. P. Importantly McIntosh also addresses the methodological and 
theoretical problems associatd with this form of analysis. She recognises that 
her approach is limited by its marxist/functionalist character and discusses 
ways this is usually overcome, within marxist discourse, by reference to working 
class struggles which modify the power of the capitalist classes or to the 
contradictions fundamental to the mode of production such as the intensification 
of the contradiction between the social character of production and the private 
character of appropriation which results from the accumulation of capital. 
McIntosh argues that the latter method is of little value in this instance 
because it does not enable "a more politically useful analysis, since it still 
provides no space for welfare politics, or education politics or women's 
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politics within capitalism. " In this respect the former method is of more 
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value but "To some extent working-class struggle is the other side of the medal 
of functionalism" because in the long run it can be argued that social policies 
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"fulfil aspirations of the class as welll as merely help to reproduce it. " 
Thus over all such policies may be seen to function to meet the needs of both 
the working class and the reproduction of the social relations of production and 
is of most value in the analysis of concrete and specific situations. She also 
indicates that her analysis suggests that there are contradictions of a 
different sort "between the sphere of the family and the sphere of capitalist 
production" so that with regard to the maintenance of the social relations of 
production, there may be an important contradiction "between the state policies 
needed for the reproduction of the class and those needed for reproducing the 
relation of women as a reserve army", at any given conjucture. 
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In another paper, pursuing this interest further, McIntosh explores a 
number of issues arising from a marxist analysis of the relationship between the 
working class family and the C. M. P. as discussed earlier in this chapter, but 
importantly goes on to argue that there is evidence to suggest that the working 
class family system in relation to the capitalist wage form "is inadequate to 
its supposed function of reproduction. "132 According to McIntosh, this can be 
supported with reference to Rathbone's analysis which shows that dependent 
members of the working class family frequently did not receive sufficient income 
to meet their subsistence needs and the working class struggle for a family wage 
to solve this problem. Moreover, as Rathbone contended, the family wage solution 
would only partially solve this problem because women and children who could not 
rely on a male wage earner would still be excluded. McIntosh suggest that as a 
result social policies evolve to meet the needs of non-wage earning members of 
the working classes, and this is an important factor in understanding women's 
subordination. She contends that due to their marginal position in the labour 
force, women are mainly recognised by their dependency on a male wage earner in 
the family and are thus usually defined as part of the non-wage earning sector. 
In terms of working class struggle to defend living standards, for men this 
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revolves around direct struggles over the wage but for women it mainly revolved 
around less direct struggles associated with "the customary, statutory and 
administrative definitions of family responsibilities and privately within each 
family unit. "133 This has the consequence of both reinforcing women's dependency 
in the family and because of the indirect form of the struggle, frequently 
women's needs go unrecognised and unmet. This analysis is helpful in its focus 
on how political struggles play an important part in determining the 
historically defined needs of the W. C. F. H. and in its exploration of gender 
specific differences in political struggles. It also provides an explanation of 
the relative poverty experienced by a large section of women but it tends to 
directly focus as the economic aspects of welfare provision. To fully understand 
the effects of welfare provision on women in the W. C. F. H. in their complex and 
contradictory forms it is necessary to examine all aspects of this provision. 
In relation to education policies, Miriam David, who also adopts a 
marxist approach, has examined the "family-education couple" and her analysis 
also includes an examination of gender relations. 
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David studies the effects 
of state intervention on the gender division of parental responsibilities, the 
extent of this intervention regarding an invasion of parental rights and the 
class specific dimensions of the parent-child, parent state relationships. She 
constructively sees intervention as a two way process whereby relations between 
parents and children are conditioned by educational provision and in turn, 
because of the ideology of familism endorsed by the state, the provision is 
defined with reference to the family. David's analysis is constructively able to 
demonstrate that while state intervention in the sphere of education may 
undermine traditional responsibilities and authority, new responsibilities are 
then placed on parents, especially the mother. She shows too that parental 
rights vary class specifically and during different periods of capitalism. This 
indicates that state intervention is far more complex than that suggested by 
Lasch's or Donzelot's perspective of a unilinear transfer of responsibility and 
authority from the family to state regulated experts. Less constructively, as 
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David recognises, the analysis, although acknowledging the relevance of 
contradictions and conflicting principles, is primarily a marxist/functionalist 
approach. 
Elizabeth Wilson is also interested in the transmission of ideologies 
within the welfare state and indicates that "The phrase is itself an aspect of 
the ideology to which it alludes and the welfare state is made up of both the 
welfare policies and the ideology in which they come wrapped. "135 Wilson takes 
the view that the welfare state is an essential part of modern capitalism but it 
is a contradictory institution which "creates new economic and political 
problems for social democracy" as governments attempt "to balance working-class 
demands and the reproduction of capital" and in the process "simultaneously 
tries both to keep us happy and to keep us down. "136 Pursuing the latter in 
relation to women, she contends that the welfare state in its more "benevolent" 
approach to women leads to forms of social control to ensure the reproduction of 
the social relations of production with the aim of organising domestic life in a 
way that benefits the continuation of capitalism. 
Wilson also argues that the two world wars were periods which "revealed 
quite glaringly the contradictory nature of women's lives" and showed 
"new 
possibilities for social organisation. "137 Although Wilson 
does not demonstrate 
the specific ways in which these possibilities were cast aside, it 
is clear from 
her analysis that central to this was the creation of the welfare state in a 
form which endorsed women's domestic responsibilities. More specifically, she 
argues that the Second World War "revealed many gaps and inadequacies in welfare 
provision together with the depth of poverty and degradation" and produced a 
politcal will to rectify this which resulted in the acts which provided the 
basis for welfare after the war. 
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Wilson also suggests that the war created 
an intense interest in the provision made for children and caused anxiety over 
the general disruption of family life. According to Wilson, "social workers 
after the war were anxious to help the rebuilding of family life"139 and for 
Wilson this is of central importance because she believes that "the literature 
64 
of social work is the ideology of welfare capitalism. "140 She also argues that 
at this time the language of psychology had replaced the language of religion 
and moralism in a way in which a "vulgarised version of Freud could be used both 
to argue for well defined male and female roles and in an attack on the welfare 
state itself. " 
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Thus Wilson contends that welfare policies which were supposed 
to create a "socialist" welfare state were deflected along a more conservative 
path with social workers employed to bolster the nuclear family, thus placing 
women at the centre of the contradictory forces which characterised capitalist 
development after the war: that is the contradiction between the need to expand 
the labour force and the need to raise the birth rate together with new 
anxieties about the emotional well being of children. 
Wilson's analysis, which avoids the limitation of a marxist/ 
functionalist approach, constructively addresses neglected areas in the study of 
the welfare state and in particular it demonstrates that the welfare state 
promotes an ideology which supports gender inequalities. But her work also 
exemplifies the problems faced by socialist feminists in attempting to integrate 
an analysis of women's subordination with an analysis of class divisions. Wilson 
rightly argues "that both marxists and sociologists in their discussions of 
class have tended to ignore women, who once again have been defined merely by 
their husband's position" and therefore she redresses this by making the 
subordination of women her primary concern. In so doing, she does not provide a 
systematic analysis of class divisions and she admits she has tended to "skate 
over" this problem. 
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Furthermore, given her primary interest in the ideology 
of the welfare state and her contention that "a vulgarised version of Freud" was 
central to the ideology underpinning social work in post war Britain, Wilson 
fails to discuss the way in which this was employed to achieve the aims which 
she describes. 
This lacuna is partially overcome by Denise Riley with her exploration 
of the growth and influence of "Bowlbyism" in the post war period. Riley's 
interest in child psychologies extends beyond an explanation of their influence 
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on post war social policy because she affirms that, "Any feminist influenced 
political philosophy would have to commit itself to a more profound re- 
examination of nature and culture than is given by reiterating the usual 
corrective to biologism, the claim'for the "social construction of reality. "" 
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She argues against both biological and cultural reductionism and provides an 
illuminating discussion of the approach of the relationship between the 
biological and the social in developmental psychology. Here, however the main 
interest in her work lies in her analysis of the period covering the end of the 
Second World War and the early postwar period regarding social policies on early 
childcare outside the family. Riley correctly argues that the influence of 
psychoanalytic theory on early childcare lies in the interpretations made of 
Freudian theories by childcare experts such as Winnicott and Bowlby and in the 
"popularisation" of these interpretations by the same experts. In Riley's 
specific analysis of the provision of war time nurseries, their closure at the 
end of the war and the influence of child psychologists at this time, she 
demonstrates that their ideas were not directly employed by government officials 
to support the closure. She suggests that the significance of these ideas lies 
in the fact that they came at an opportune moment in time when they could be 
used to endorse and perpetuate the accepted rigid division between working women 
and women as mothers, which the Second World War had temporarily destroyed. 
Riley demonstrates the importance of the common view that women as mothers 
should remain outside production by plotting a careful and discursive course 
which seeks to unravel how pre-war pronatalism was fuelled during the war to 
reach a peak at the end of the forties thus reinforcing the widely held view of 
motherhood as a specific, separate and creative sphere for women. Thus women's 
war work and the nursery provision made to accommodate this was characterised 
"as an exceptional and valiant effort from which women could thankfully sink 
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away in peace time. " 
With regard to the influence of psychoanalytic thought in restructuring 
family relationships, Riley's analysis is important because it illustrates the 
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complexity of tracing the impact of ideologies and questions the accuracy of the 
notion that the "knowledge" produced by psychologists served in a direct way at 
the end of the war to enable the state through welfare practices to secure 
women's return to the family. She also correctly suggest that to speak of the 
"state" as if it were "a vast and unified agency" is unproductive and shows that 
state policy on nursery provision can only be fully understood by tracing the 
tensions between the different government departments in their approach to this. 
She does not, however, sufficiently acknowledge that the extension of welfare 
agencies and the expansion of social work after the war allowed for a growing 
degree of state intervention into the family. Instead she argues that one cannot 
trace a uniform post war movement to "rehabilitate the family", ignoring the 
social work undertaken with families after the war to smooth the return of the 
men and children from evacuation, as well as the development of family casework 
practice to facilitate counselling with the aim of preventing family breakdown. 
She may be correct in indicating that these practices only affected a narrow 
section of the population but surely she is wrong in suggesting that "the 
generality of "the family" too was less voiced after 1945. "145 In her 
constructive aim to avoid taking "the family" as a unitary object, she rightly 
argues that most welfare policies were directed at mothers in order to raise 
standards of childcare, but these policies were always promoted within a 
specific conception of the nucelar family based on the wife's economic 
dependence on her husband and on a fairly rigid sexual division of labour. To 
state that "family policy" is a contradiction "for the very good reason that the 
family does not exist as an entity"146 is to ignore the social reality of the 
social relations of reproduction that existed at this historical point in time 
in terms of both the household economy and family relationships. It is one thing 
to argue that the employment of the term family policies obscures the reality 
that most policies are directed towards the reproduction of the future 
generation but it is quite another to suggest that family relationships have no 
real existence. This cannot be a valid postion to hold when households exist 
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which are composed of members related by blood or marriage and where from a 
phenomenological perspective family relationships affect the behaviour of 
individuals. 
Feminist social historians have also examined aspects of welfare 
provision vis a vis women's subordination and the importance of the state's role 
in perpetuating female domestic labour. Jane Lewis147 has studied the 
development of maternity and child welfare policies between the wars and she 
contends that at this time an ideology which glorified motherhood and stressed 
its importance to the nation predominated. This, together with the anxiety 
expressed over the declining birth rate and the relatively high infant mortality 
rate, crucially influenced the campaigns for social policies to improve 
antenatal care, childbirth and infant welfare. She also argues that the campaign 
conducted by women's groups, at this time, tended to accept the traditional role 
of the wife and mother and as such provided little opposition to the prevailing 
ideology. Lewis also demonstrates that, in spite of this ideological unity, 
there was a significant gap between the demands made by working class women 
based on their experiences of childbirth and child rearing, and those of the 
care givers and health officials who had the most power to influence the 
formation and implementation of policies. Little notice was taken of women's 
demands for cash allowances, milk, meals and free medical treatment or of the 
demand for information on birth control. Instead, central to the demands made 
by politicians, health officials and the medical profession was the notion that 
mothers needed to be educated and that this was the best way to achieve a 
reduction in infant mortality and better child health. Moreover this notion was 
integrally linked to the support given to the male wage earning family, where 
the man took responsibility for the financial security of his wife and children 
and to the marked reluctance by policy makers to advance measures which might 
undermine this. 
Penny Summerfield148 has examined the impact of the specific welfare 
policies evolved during the Second World War to facilitate a transfer of female 
68 
labour from the household to war time social production. In contrast to some 
feminists and male historians, Summerfield's central contention is that the 
implementation of social policies to mobilise women for industrial production 
reinforced rather than altered the unequal gender structure. This was the case 
because the policies adopted did little to disturb the continuity of prewar 
attitudes and practices towards women in either domestic work or paid 
employment. Summerfield demonstrates that the collective provision made for 
childcare, shopping and feeding only marginally relieved women of their domestic 
responsibilities because the great bulk of the domestic work was left to the 
private sphere and to the "woman's own resources and those of her family, 
friends and neighbourhood albeit parcelled in a rhetoric of the war effort. 
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In the area of collective childcare facilities, Summerfield argues that there 
were two opposing trends, one towards universalisation and the other towards 
selectivity which remained unresolved throughout the war. Her research also 
indicates that even in war time conditions, which tend towards a more unified 
operation of the machinery of the state, various government departments did not 
operate in a completely unified fashion. In particular, there was opposition on 
the part of the Ministry of Health to the proposals put forward by the Ministry 
of Labour because their interest in maintaining standards of childcare was given 
primacy over the latter's demand for swift action to release women for essential 
war work. Summerfield's work examines the tensions and conflicts which exist 
between the need to expand capitalist production and the existing patriarchal 
structures which serve to limit women's paid work and her overall conclusion is 
that patriarchy ensured that the growing demand for female wage labour did not 
radically disturb the structure of female domestic labour. Both these pioneer 
studies make a valuable contribution to the extensive task of uncovering the 
nature of social provision vis a vis women's unequal position in industrial 
capitalism. 
The major theoretical differences between radical and marxist feminists 
in their approach to the state have yet to be resolved but their work in this 
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area has produced a valuable contribution to the critique of pluralist models 
which fail to address the part played by the state in maintaining the existing 
social relations of production and reproduction, thus endorsing both patriarchy 
and the power of the capitalist class. More specifically, the feminist approach 
has demonstrated the part played by the state in sustaining gender hierarchies 
in the labour market and the work place. (H. Hartmann 1981; S. Walby 1986). From 
this perspective, the notion that the state acts benevolently to protect women 
through the institution of marriage and by welfare provision has been questioned. 
(J. Hanmer 1978; D. L. Booker 1978; M. Mclntosh 1978; L. Holcombe 1983; C. Smart 
1984). Instead attention has been drawn to the contradictory nature of the state 
demonstrating that although it may act benevolently towards women in some areas, 
it also exerts a form of social control which contributes to their 
subordination. (E. Wilson 1977; C. Smart & B. Smart (ed) 1978; M. Mclntosh 1978). 
Moreover a feminist approach to the state's response to male violence (rape, 
sexual assault, sexual harassment, domestic violence and incest) has revealed 
the state's inability to provide adequate protection for women and girls. 
(Hanmer 1978; E. Wilson 1983; R. E. Dobash ' E. Dobash 1980; C. A. MacKinnon 1983;. 
B. Toner 1977; L. Dominelli 1986). In relation to female domestic labour and the 
working class family household, the state's support for a specific form of 
family household, the woman's economic dependence on the "male head" of the 
household and women's unpaid labour vis a vis the care required by dependent 
members of the family has been examined (M. McIntosh 1978; 
H. Land 1976,1980,1983). Attention has been drawn to the importance of the 
political struggles which take place in relation to social policies and the 
development of the welfare state (H. Hartmann 1981; J. Humphries 1977; M. Mclntosh 
1978; J. Lewis 1980) and of the effects of wartime conditions on these struggles. 
(E. Wilson 1977; D. Riley 1983; P. Summerfield 1984). Research into specific 
aspects of state provision has begun to uncover the way policies operate to 
enhance and sustain women's reproductive capacity and to support maternal care 
in the family (M. E. David 1980; J. Lewis 1980; D. Riley 1983). The assumptions 
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which underpin the creation and implementation of social policies relating to 
women's family roles have been analysed. (E. Wilson 1977; H. Land ' R. Parker 1978; 
H. Land 1983). With regard to maternal care, particular attention has been paid 
to the influence of developmental psychologists of a psycho analytical 
persuation on child rearing practices (D. Riley 1983), especially via 
professional social workers employed by the state (E. Wilson 1977). In addition, 
given the recent state support for women's greater participation in the public 
sphere and for a decrease in gender divisions, it has been argued that the 
assumptions which underpin social policies on women's roles in the family are in 
contradiction with this most recent trend. (M. McIntosh 1978). Finally, the 
feminist perspective has stimulated a constructive theoretical appraisal of the 
articulation of the state in industrial capitalism with capitalist and 
patriarchal structures (V. Burstym 1983; S. Walby 1986). 
The Capitalist Mode of Production: The Welfare State and 
the working class family household 
It has been recently suggested by Wayne that without the introduction of 
social welfare policies, the long term reproduction of the working classes is an 
impossibility under capitalism. His analysis examines policies relating to the 
economic security of the working class family household and he argues that under 
capitalism the wage form alone cannot meet the consumption needs of all working 
class families. Thus according to Wayne "Social welfare emerges as a way of 
bridging the gap between wages and these costs of consumption. " 
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Wayne 
constructively examines the dual and contradictory nature of the wage; it is 
both variable capital paid to the worker by the capitalist enterprise and it is 
the worker's fund used for consumption purposes. As variable capital, the wage 
is part of the expanded reproduction of capital. Although it is in the interests 
of capital to depress the value of labour power in order to secure a high level 
of surplus value, it is also necessary for capital to sufficiently remunerate 
labour in order to ensure that labourers return regularly to work and that they 
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are able to produce generational replacements. This remuneration has a further 
benefit for capital because through the purchase of capitalistically produced 
commodities required for consumption, the spending of labour contributes to the 
realisation of surplus value. However, maintaining equilibrium in terms of this 
economic relationship is problematical because of "the contrasting bases of the 
reproduction of the working class and the capitalist enterprise. "151 On the 
basis of the expanded reproduction of capital although it is necessary for the 
value of labour power to be maintained at an overall level necessary to meet the 
subsistence needs of the labouring classes including the next generation of 
labourers and any non-waged domestic labourers, the price of labour power, like 
any other commodity, may diverge from its value. Therefore, "any specific wage 
paid to any individual or group of family members may not necessarily cover the 
consumption cost of the standard bundle of commodities necessary for 
subsistence. 
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This is crucially the case in the stratified and fluctuating 
labour market which characterises capitalism. In addition, the commodities 
required by the working class family are subject to similar variations and 
fluctuations in terms of their price and value which may leave the worker or 
family group with insufficient means to meet subsistence costs. There are 
further difficulties in relation to the reproductive cycle which forms the basis 
of the working class family. The wage is the fund which enables households to 
purchase the commodities required for their maintenance but this fund does not 
necessarily correspond to the varying needsof households as determined by the 
family cycles. Thus certain turning points such as the birth of a child may 
cause a budgetary crisis in the household. 
This analysis of the difficulties in maintaining equilibrium between the 
wage form and the consumption needs of the working classes leads Wayne to 
conclude that, "The economic function of social welfare is therefore. to act as 
a redistributive mechanism for money among working class families. "153 Wayne's 
analysis constructively demonstrates the difficulty in maintaining equilibrium 
and he is correct in arguing that social welfare legislation relating to income 
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maintenance operates to distribute income more adequately among the working 
classes but this does not necessarily provide an explanation for why particular 
social welfare policies evolve. The techniques which have developed to deal with 
such problems as poverty and unemployment vary between different capitalist 
societies and different historical periods. In Britain, for example, the Poor 
Law existed prior to capitalism and was reformed at an early stage in the 
evolution of capitalism not to solve the problem of poverty but to ensure that 
workers lived in an economically and socially deprived state which would 
encourage their participation in the capitalist economy, where they most 
frequently continued to experience poverty and deprivation. It was left to the 
extended kinship networks of the working classes to ameliorate this poverty as 
far as it was possible, a method which the Poor Law endorsed. Moreover, factors 
other than the distribution of income frequently have dominated the formation of 
social policies. Thus in Britain, protective legislation which limited the 
participation of women and children in the labour force (often resulting in 
poverty for individual families), public health legislation and the provision of 
elementary schooling preceeded income maintenance legislation. The extension of 
schooling, in particular, combined with legislation to restrict the employment 
of children caused hardship in a large number of working class families which 
the state did little to alleviate. The evolution of the welfare state can only 
be understood satisfactorily with reference to the political struggles which 
take place to support a trend towards growing state intervention into the 
reproductive function of the working class family household. 
It was suggested previously that the most constructive method of 
relating the working class household to the C. M. P. was through the concept of 
the reproduction of the labour force. Although as capitalism advances 
specialised agencies evolve which play a part in this reproduction, the largest 
part remains the responsibility of domestic labour. This labour lacks economic 
reward or status and because of the time-consuming aspects of much of this 
labour it also restricts the ability of the labourer to engage in other 
73 
activities. Furthermore, although in contemporary capitalism, men in the working 
class household may shoulder some domestic responsibilities, the largest 
percentage of this labour is undertaken by women. In this way, female domestic 
labour, traditionally associated with the reproduction of people, continues to 
be conditioned by a system of gender inequality and also plays a part in 
sustaining this system within a process of state intervention to regulate the 
reproduction of the work force. The welfare state, in relation to the C. M. P. and 
the W. C. F. H. is best seen in terms of "the use of state power to modify the 
reproduction of labour and to maintain the non-working population in capitalist 
societies, "154 in order to sustain and further the interests of capitalism and 
patriarchy. Many contradictions characterise this process, not least in the 
attempt to promote both forms of interest. 
The mode of exploitation which characterises the capitalist economy is 
based on the separation of the economy from both the political and domestic 
spheres. What Marx crucially demonstrated was that, "the very existence of 
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political freedom is a necessary condition for exploitation to take place. " 
Therefore in capitalism the modern state has relative autonomy from the 
relations of exploitation; economic exploitation is based on the free sale and 
purchase of labour power as a commodity. On the one hand, "the capitalist system 
demands freedom and equality before the law in order for exploitation to take 
place" but on the other hand, this remains a system whereby the ruling classes 
can exploit the labour of the workers. 
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Therefore this paradox ultimately 
necessitates the use of "repressive state apparatuses" which are common to all 
class dominated societies, but under capitalism "they become separated from the 
economically dominant classes and centralised into separate institutions of the 
state. "157 In addition, this separation is necessary in order to achieve the 
long term interests of capital accumulation because within the ruling classes, 
as well as common interests, there are sectional interests which need to be 
resolved and reconciled to ensure the expansion of capital. With regard to 
women's subordination and their struggles to free themselves from this, the 
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state is required to mediate between capitalism's support for freedom and 
equality before the law and men's strategies to maintain their superior 
position. Labour in capitalist societies is reproduced by the consumption of 
goods and services purchased through wages and salaries. Most reproduction takes 
place in the domestic sphere, where female domestic labour makes a vital 
contribution to reproduction in the ways previously described. The accumulation 
of capital also generates new requirements in terms of the capacities of the 
labour force and the maintenance of the existing social relations which aid the 
continuation of capitalist societies, similarly affect the reproduction of the 
population. In each case policies are evolved to secure a better trained work 
force and to ensure social and political stability. (In both respects interest 
is taken in the capacities of female domestic labourers to carry out the work 
associated with the reproduction of people). The "free" political status of the 
labour force produces problems both in terms of bourgeois and patriarchal 
control. With regard to the latter, because of women's domestic 
responsibilities, their relative exclusion from the wage-labour structure and 
"formal politics" and the lack of specific representation based on gender 
politics, until recently, patriarchal control has been less problematical in 
terms of social policies. Hence, where it has been necessary to make concessions 
vis a vis the struggles of women and the interests of maintaining capitalist 
social relations, this has been accomplished in a way which least disturbs the 
superior position of men. All these factors condition the political struggles 
and campaigns for welfare policies and together with other factors relating 
specifically to particular areas of reproduction such as education, health etc., 
they result in the formation and implementation of social policies to modify the 
reproduction of labour power. 
In contemporary capitalism, the welfare arm of the state intervenes in 
the process of reproduction in a number of ways which have both quantitative and 
qualitative aspects which have been delineated by Gough. 
"(I) First, the amount of money which people have available to spend on 
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consumption goods is altered via taxation and social security systems. 
(II) Second, the nature of the use values which they can purchase may be 
regulated by the state, as when it controls additives to food or the facilities 
provided in new housing. 
(III) Third, particular goods and services are subsidised, either for 
some or for all, such as certain categories of housing or types of food. 
(IV) And fourth, the state directly provides use values in the form of 
services, such as the National Health Service, free or aa greatly reduced cost. 
Here a third component enters the reproduction of labour power alongside 
commodities bought on the market and the services of "domestic labour" 
158 collectively produced social services. 
Many of the collectively produced social services such as education, 
social work, health visiting nursery provision etc., are concerned with the 
qualitative element in the reproduction of labour power, i. e., "specific 
patterns of socialisation, behaviour, specific capacities and personality 
structures. "159 The collectively produced social services are closely related to 
the family which also plays a primary part in the qualitative aspects of 
reproduction not least with regard to unequal systems of gender relations. 
Therefore, the relationship between these services and the family in the 
implementation of policies which support the continuation of female domestic 
labour and the perpetuation of gender inequalities is of much significance. This 
is the case with regard to both the working and non-working population. 
It is unsatisfactory to conceptualise the welfare state as an integrated 
unitary whole which acts in a unilinear fashion to sustain female domestic 
labour or to undermine the autonomy of the working class. The formulation and 
implementation of social policies are characterised by a process in which there 
is frequently tension as well as cooperation between government departments and 
between local and central government. The latter relationship is of particular 
importance for the implementation of social policies. In Britain, one of the 
first examples of the use of state bureaucracy to control unemployed members of 
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the working class was the 1834 Poor Law Reform Act, which attempted to abolish 
out door relief and which met with only limited success. The majority of 
"paupers" (something like five out of six) continued to receive financial 
support outside the workhouse. 
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This was mainly due to local conditions which 
prevented the proposed implementation of this policy, but also because the 
inhuman conditions of the workhouses gave rise to both protest and organised 
working class struggle against the Poor Law together with bourgeois reformist 
measures to counteract the inadequacies of the system for the reproduction of 
the future generation. Although with the growth of state bureaucratic machinery, 
there is greater central control over local government, especially through 
controls placed on central government funding, it still remains the case that 
the implementation of social policies depends on the local interpretation of 
these policies. 
With regard to the effects of social policies, the welfare state is a 
contradictory phenomenon which "exhibits positive and negative features, " within 
a "contradictory unit" because "It simultaneously embodies tendencies to enhance 
social welfare, to develop the powers of individuals, to exert social control 
over the blind play of market forces and tendencies to repress and control 
people to adapt them to the requirements of the capitalist economy. "161 The 
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contradictory effects of policies which on the one hand enhance the welfare and 
on the other hand exert social control are mainly played out within the context 
of family relationships and, to a large extent, the capacities of the mother for 
child bearing, child nurture and care are a central element in such policies. To 
understand this contradictory process vis a vis the W. C. F. H., Donzelot is 
correct in positing for analysis a social domain which links the social 
construction of the family with social groups and organisations which implement 
social policies as part of the welfare state. But as Zaretsky points out, this 
domain is not characterised by a unilinear flow of control but by a struggle 
between contending groups and this is the case with the formation as well as the 
implementation of social policies. It is also important to avoid conceptualising 
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the family as a unitary object based on common interests, thus failing to 
recognise that the interests of men, women and children do not always coincide. 
Moreover, this is reflected in the differing positions adopted by groups and 
organisations who partake in struggles and campaigns over welfare provision, 
whether aligned to the capitalist or labouring classes. Instead the family must 
be analysed in terms of the benefits of female domestic labour for other members 
of the family, the transfers of income necessary to meet individual needs, the 
effects of social policies on female domestic labour with regard to the 
interests of the different members of the family and on the social processes 
which operate to condition the constitution of gendered subjects, in order to 
assess the effects of social policies on the power structure of the family. In 
addition, with regard to the constitution of human subjects through social 
processes in the working class family, it is important to avoid an "over 
socialized" conception of this process which frequently characaterises the work 
of both functionalists and marxist functionalists. 
In order to achieve a satisfactory analysis of the formulation and 
implementation of social policies relating to the constitution of female 
domestic labour, it is further suggested that the social relations pertaining to 
the reproduction of labour as well as the campaigns associated with this 
reproduction are located within a concept of civil society along the lines 
outlined by Gramsci as a sphere related to but distinct from the economy and the 
state. A recent formulation which goes some way towards this, but neglects to 
incorporate systems of gender inequality, is that proposed by John Urry in "The 
Anatomy of Capitalist Societies, " where he argues for the retention of one 
particular formulation of civil society " as a set of social relations that lie 
between the economic structure and the state. "162 Urry contends that this 
particular concept of civil society, if freed from some of its defects such as 
an over emphasis on ideology in relation to the political and economic 
structures, will provide a more rigorous analysis of the relationship between 
the economic base, the state and various ideological practices which will avoid 
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reductionism. 
In his examination of civil society, Urry demonstrates that it is the 
separation between production and circulation which provides the conditions for 
a relatively autonomous civil society which he sees as consisting of three 
spheres, that of circulation, reproduction and struggle. He defines civil 
society as "A set of social practices outside the state and outside the 
relations and forces of production in which agents both are constituted as 
subjects and which pre-suppose the actions of such subjects - first, in the 
sphere of circulation directly; second in those social relations which labour 
power is reproduced economically, biologically and culturally; and third, in the 
resultant class and popular democratic forces. "163 For Urry, the capitalist 
state embodies social relations which are distinct from the processes of 
production and the form of the state will vary because these social relations 
are not directly derived from capital, but from the need to ensure conditions 
for the accumulation of capital and the need to legislate organise and mediate 
with reference to the diverse relationships that exist in civil society. Urry 
also proposes a revised theory of class and political struggles from a marxist 
perspective which would allow for "(I) the determination of at least the 
working and capitalist classes by capitalist relations of production, and (II) 
the effectivity of the struggles of certain social classes either in directly 
transforming aspects of capitalist society (e. g. welfare state), or in directly 
causing other changes (e. g. changed managerial stragety). "164 This theory would 
also recognise that political struggles take the form of sectional interests 
frequently related to the market as different sections of the proletariat 
attempt to improve their life chances. 
With regard to this thesis interest lies in the reproduction of the 
labouring classes, in struggles which take place over welfare policies and how 
their implementation conditions female domestic labour. Whilst recognising the 
advances made by Urry's conceptualisation, it is important to note that from a 
feminist perspective there are limits to the adequacy of his analysis, with 
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regard to both the existence of systems of gender inequality and the struggles 
of women to free themselves from patriarchal oppression. Urry's endorsement of 
the relative autonomy of the state and his contention that the social interests 
that it protects are not directly derived from capital is flawed by his 
inability to recognise that the state has frequently supported the interests of 
in based in the perpetuation of patriarchal relations in civil society, the 
paid labour structure and the work place. Although some women's struggles, such 
as the campaign for female suffrage, may be defined as part of popular 
democratic struggles, the gender division because of its specific base in the 
social relations of huraan reproduction and because of men's continued ability to 
benefit from the labour of women associated with the reproduction of people in 
the family, is significantly different from any other social division. To some 
extent Urry recognises the primary nature of gender when he affirms, "The most 
important interpellations of the subject are those of spacio-temporal location 
and of gender. "165 He also suggests that women's subordination in the family 
leads to what he calls "a strange kind of struggle of the subordinated grouping. 
not trying directly to change the relationship with the dominant grouping. (i. e. 
males), but attempting to opt out (at least for periods) and to join another 
subordinate social grouping of wage labourers. So struggle consists of 
attempting to escape from legal-economic dependence on the wage labourer, a 
dependence produced by the fact that while one can change an employer, it is 
more difficult to change a husband. "166 Whilst this suggestion indicates that 
some thought has been given to the dual nature of women's subordination, the 
analysis also shows that Urry fails to acknowledge or fully discuss the feminist 
debate and ignores the fact that, in the most recent history of the women's 
movement the radical wing of that movement has taken men as "the main enemy. " 
Women's struggles have not simply been restricted "to escape from the legal- 
economic dependence on the wage labourer, " (althouth this is an important aspect 
of the struggle), but have been aimed at transforming unequal gender relations 
and revealing that, in the case of women, their "freedom" in civil society is 
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not only curtailed by economic subordination but by their oppression by men 
which in the case of rape and domestic violence is still expressed through the 
use of force. 
Of particular value in Urry's formulation is his recognition of the 
political struggles which take place in civil society and the necessity for the 
state to mediate, organise and control these struggles to ensure the 
accumulation of capital, but feminists would argue that gender struggles extend 
to the family and personal relationships. Moreover, with regard to the latter, 
the welfare arm of the state, which encompasses social policies to modify the 
reproduction of labour power, is crucially related to and conditions women's 
subordination in the family. The concept of civil society appears to provide a 
constructive social domain for an analysis of the struggles relating to 
reproduction and the part played by outside agencies, including state agencies, 
in conditioning the operation of the working class family, if a feminist 
perspective also informs the analysis and if it is recognised that social 
interventions into "the family", as Donzelot demonstrates, have the ability to 
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socially construct the entities they are supposed to treat. 
('r Trr. TTCrnnt 
In the following examination of state policies relating to female 
domestic labour in the W. C. F. H., the starting point of the analysis is taken to 
be the proletarian wage dependent household in which the work of women benefits 
other members of the household and contributes to the standard of 
living of the 
proletariat. 
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Given that most of this work is related to the production and 
reproduction of people and that the reproductive group of the proletariat 
remains the family, (a social unit structured with regard to authority around 
gender and age), domestic labour must be analysed with reference to family as 
well as economic relationships. 
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The W. C. F. H. is analysed within a marxist feminist approach to 
structural inequalities in industrial capitalism. It is recognised that an 
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integrated analysis of capitalist and patriarchal structures remains problematic 
but it is hoped that this study will make some contribution to the theoretical 
debate on this subject. It is suggested that to define patriarchy as the 
structural domination of women by men and to focus on the gender/patriarchal 
division of labour (which is sustained by the subordinate position of domestic 
labour (unpaid, low status, lacking in organised political power) vis-a-vis 
waged labour and the gender hierarchy which characterises the paid labour 
structure) will provide a constructive method of advancing a marxist feminist 
approach. With regard to marxist theory, the examination of domestic labour is 
flawed by the deficiencies discussed above, especially the recourse to a 
functionalist mode of analysis and the tendency towards economic reductionism, 
thus giving little consideration to social relations in terms of either 
capitalism or patriarchy. Moreover, as a result of adhering to an 
unconstructively narrow focus on the advantages of domestic labour for capital, 
the contradictions which exist in the relationship between the C. M. P. and the 
W. C. F. H. and the part played by the state in maintaining this unit are ignored 
as are the political struggles of the working classes and women's groups to 
secure policies relating to the operation of this family household. The debate 
also marginalises the importance of child nurture and care as an inherent and 
crucial part of female domestic labour. 
Given the deficiences, it is not surprising that the debate "argued 
itself into a cul-de-sac from which it was very difficult for it to get any 
further in its own terms", and as a result domestic labour has tended to become 
a neglected area. 
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This situation is further compounded by a tendency within 
radical feminist thought, based on a woman-centred perspective, to reject 
marxist categories and to focus "on psychology at the expence of economics. " 
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On the other hand, radical feminists, in recent years, have begun to re-examine 
the significance of "mothering" and "motherhood" to women's subordination. The 
new wave of feminist writing, in the early seventies, viewed the maternal role 
as a primary source of women's oppression but initially it also appeared to many 
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feminists that "feminism and motherhood were in diametric opposition. "172 Thus 
to Firestone, women's liberation could only be achieved when a woman controlled 
technology removed gestation and childbirth from its biological base. Later 
feminists such as Adrienne Rich (1976), Alice Rossi (1977) and Nancy Chodorow 
(1978), (as well as Dorothy Dinnerstein, (1977), who does not claim to be a 
feminist), whilst recognising the centrality of motherhood in explaining women's 
subordination have rejected the proposition that feminism and motherhood are 
diametrically opposed. In focusing on the cultural dimensions of mothering, 
their work has drawn attention to the positive aspects of women's nurturing role 
as well as examining some of the more negative features and outcomes of the 
maternal nurturing process. Also, justifiable criticisms have been made of some 
studies of the mothering process by writers such as Dinnerstein, Nancy Friday, 
and Judith Arcano, for their readiness to blame the mother "for everything from 
her daughter's limitations to the crisis of human existence. "173 Such studies 
are based on the notion of an "all-powerful mother, " which excludes all other 
influences in the child's development. More specifically, the part played by 
fathers is ignored. There is a tendency to either eliminate them from the 
process at the start or to only make a superficial examination of their 
influence. In either case it is assumed that fathers have little psycholgical 
impact. * Excluding fathers may be justifiable if one's main interest is in 
motherhood but given that specific conclusions are drawn about the broad 
outcomes of the early child rearing process, such conclusions cannot be valid 
without an examination of the part played by fathers. 
Apart from this, the constructive aspect of focusing on maternal care in 
placing a renewed emphasis on the importance of nurturance qualities for human 
existence, is achieved "at the expence of the underlying economic and social 
* Historical research into fatherhood is even less well developed than that of 
motherhood but recently more interest has been taken in the fathering process. 
(L. McKee ' M. O'Brien (eds) "The Father Figure" Tavistock Publications 1982). 
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factors" which help to shape the processes analysed. 
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For example, Chodorow, 
although a socialist feminist, confines her analysis primarily to a 
psychological approach and argues that the question "Why Women Mother?, " can be 
answered by reference to women's cultural and psychological inheritance without 
examining class differences which ensure that economic realities also play a 
part in limiting "maternal care" to women. Moreover, women who occupy well paid 
positions in the labour market are not so oppressed by the maternal role, if 
they are able to purchase the services of others for childcare and domestic 
tasks. The value of the focus on psychology and personal politics is lost if it 
is not recognised that personal relations interact with economic, social and 
political structures in the public sphere. Marxist categories provide a 
framework for such an analysis and it is suggested that domestic labour is 
central to this analysis. Therefore it is essential that efforts are made to 
overcome the deficiencies outlined above. It must also be recognised that the 
child rearing aspect of female domestic labour is crucial to an analysis of 
women's subordination. Rich's insight into how motherhood becomes an institution 
conditioned, but not completely determined, by a web of patriarchal control 
resting on the law, culture, medicine and professional expertise is a step in 
the right direction, if her a-historical approach is overcome and the importance 
of class and cultural differences is recognised, in order that the relationship 
between patriarchal and capitalists structures in industrial capitalism may be 
analysed. 
In spite of the weaknesses of marxism in relation to the domestic labour 
debate and women's specific subordination which this study attempts to redress, 
an historical materialist approach remains the most satisfactory method for 
analysing social change because it is a dynamic rather than a static approach 
and one which acknowledges the human capacity to appropriate and transform 
nature for its own purposes. It also allows for an analysis of processes which 
lie outside the C. M. P. such as those located within the W. C. F. H. and more 
specifically those pertaining to the unequal gender division of labour, as long 
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as it is recognised that the household is intrinsically related to the C. M. P. 
This relationship is based on the sale of labour power as a commodity. The wage 
thus earned is both variable capital and the fund used by the household to meet 
the consumption needs of its members. The concept of the reproduction of labour 
power, therefore provides the most constructive method of relating the C. M. P. to 
the W. C. F. H., especially in relation to overcoming the problems associated with 
methodological dualism. Although the W. C. F. H. lies outside the C. M. P. it is not 
an autonomous unit. Apart from the connection through the reproduction of labour 
power, with the advance of capitalism the C. M. P., as the dominant mode of 
production, provides the parameters within which social institutions such as the 
state and the W. C. F. H. operate. With regard to the latter, it conditions the 
content of domestic labour through the production of goods and services which 
are removed from the domestic sphere and which can only be secured through the 
income generated by the C. M. P. Moreover, because many of the tasks traditionally 
performed by women as wives, mothers and daughters within patriarchal family 
relations were left undisturbed by the above process, which reconstituted 
domestic labour, and because measures were taken to curb the employment of women 
in a labour force already characterised by a growing structure of gender 
inequality, the parameters set are based on the continuation of domestic labour 
as a category primarily associated with women under conditions 
in which female 
labour is subordinated to male labour. In this'way patriarchal structures 
continue to coexist alongside capitalist structure of oppression. 
With regard to the analysis of state policies relating to female 
domestic labour, the primary factor in conceptualising the relaionship between 
the C. M. P., the state and the W. C. F. H., is that capitalist development 
introduces a separation between production/circulation and the production and 
reproduction of human beings. which gives relative autonomy to both the state 
and the W. C. F. H. vis a vis the C. M. P. The separation between production and 
circulation provides the basis for a relatively autonomous civil society which 
may be seen "as a set of social relations that lie between the economic 
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structure and the state. "175 Moreover, capitalist economic exploitation is based 
on the free purchase and sale of labour power as a commodity, therefore, 
equality and freedom before the law is a characteristic of capitalism, within 
the boundaries set by social relations which facilitate this exploitation. 
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Women, however, because of the continued existence of patriarchy are not allowed 
the same equality and freedom as men. In particular economic inequalities are 
maintained by women's subordinate position in the paid labour structure and by 
unpaid domestic labour and the nature of this "freedom" is different in terms of 
male wage labour and female domestic labour because the social relations under 
which these two forms of labour operate are different, hence the forms of social 
control also differ. The relative autonomy of civil society from the C. M. P., 
based on the "free" nature of the labour that lives and is reproduced in civil 
society, is important for an analysis of the state because it means that the 
social relations pertaining to the state are not directly derived from the 
C. M. P. Although the state is required to secure capital accumulation, not least 
by ensuring the reproduction of labour power, its form and operation is bound up 
with the need to legislate organise and mediate with reference to the social 
relations of civil society and the political struggles which take place in this 
sphere. The welfare arm of the state, again within boundaries set by notions of 
individual and parental responsibility as well as those associated with the 
family as a private institution, is characterised by a process of intervention 
in relation to the W. C. F. H., so as to secure the reproduction of the labour 
force. It is necessary to analyse the process within a theoretical framework 
which avoids conceptualising the welfare state as a monolithic entity. This is 
important with regard to the contradictions that exist vis a vis patriarchal and 
capitalist relations; the various departments of the state; the social control 
and welfare aspects of the state, the varying effects on different social groups 
and the flow of authority towards and away from the W. C. F. H. 
Social welfare legislation relating to the W. C. F. H. is associated with 
its reproduction in two main ways. First, legislation provides measures of 
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financial support to counteract deficiencies in the labour market and the wage 
system through pensions, unemployment and sickness benefits, social security and 
other income maintenace measures. Second, through health, education and social 
services legislation, measures are implemented which condition biological 
reproduction/health, and the social relations of reproduction in a way that also 
structures character formation. The first affect female domestic labour in terms 
of the reproduction costs of this labour and the second affects both the content 
of domestic labour and how it is carried out. Most research into welfare 
provision has been characterised by a tendency to examine one or other of these 
forms of welfare legislation without examining their combined effect on women's 
position and labour in the family. Beyond the provision made under the poor law, 
initially, the state takes little interest in meeting the reproduction costs of 
female domestic labour, based on the premise that it is the husband's 
responsibility to meet these costs. In contrast, the state takes an early 
interest in the content of female domestic labour and how it is performed and 
this interest is expressed in a number of ways. 
(1) Interest is taken in women's family roles and their domestic 
responsibilities in an effort to ensure that women accept their marital and 
maternal responsibilities, to secure good household management and efficient 
financial budgeting on a limited income and to raise and maintain standards. 
This is expressed through the strategies adopted to educate girls and women, a) 
by the teaching of domestic subjects to girls in state schools, b) by the 
practices of health visitors and social workers. (Initially, social work is 
mainly carried out by voluntary organisations but soon becomes an integral part 
of state provision. Moreover, the early voluntary organisations typically worked 
in close cooperation with state bodies such as the poor law, education 
authorities and other welfare agencies). 
(2) Through the measures adopted to ensure that mothers complied with the 
demands made by compulsory state education and the procedures of medical 
inspectors which became part of this system. This includes the part played by 
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teachers, attendance officers, school health officials, school nurses and the 
courts. 
(3) Concern with the future quantity and quality of the population is 
expressed through measures relating to school meals, medical inspection, 
maternity and child welfare and open air nurseries which aim at improving the 
healthy growth of children and reducing the infant mortality rate. These 
measures include strategies to encourage women to take responsibility for their 
health during pregnancy, childbirth and when breast feeding infants and to 
secure childrearing practices which will advance this aim. 
(4) The extension of protective legislation represents a growing interest by 
the state in the rights of children and as a consequence in the responsibilities 
of parents. This trend expresses a move towards an interest in the "positive" 
responsibilities of parents for the health and welfare of their children as well 
as the interest in the more "negative" feature of parental responsibility for 
not injuring or neglecting their children. In practice, the "new" 
responsibilities fell on the mother and to ensure her compliance supervisory 
duties were given to workers in the field of child health and welfare, 
(especially health visitors and at a later stage social worker) with recourse to 
the courts where it was considered necessary. 
(5) Official interest in pre-school children initially focused on their 
healthy physical development through measures such as the health visiting 
services, welfare clinics and open air nurseries but the interest taken in pre- 
school education soon extended this focus to incorporate aspects of social and 
psychological development. This trend was later reinforced by a concern with the 
reproduction of "homeless" infants and children in institutional care under the 
responsibility of the state, which had been generated by child psychologists 
influenced by a psychoanalytic interpretation of family relations and their 
significance for personality development. This in turn conditioned state 
interest in child rearing practices in the family which centred on the quality 
of maternal care in advancing the healthy physical, mental and emotional 
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devleopment of infants and young children. 
In this way the implementation of social welfare legislation, by 
professionals employed by the state influences the content of female domestic 
labour and how it is performed. 
The concept of a relatively autonomous civil society consisting of 
social relations pertaining to circulation, reproduction and struggle usefully 
allows for an analysis of the formation and implementation of social policies. 
With regard to the former, the evolution of the welfare state in a specific form 
is determined by political struggles which take place in civil society and the 
social policies embodied in welfare legislation are based on official 
interpretations of proposals put forward by organisations and groups in civil 
society. With regard to the implementation of social policies, the concept of 
civil society as a set of social relations associated with reproduction provides 
a relevant domain for an analysis of the part played by welfare agencies in the 
social construction of female domestic labour in the W. C. F. H. 
The family, the reproductive unit of the working class, as part of civil 
society, operates with relative autonomy. It represents a distinctive form of 
social practice, associated with the constitution of sexed and gendered 
subjects, which plays a part in sustaining the unequal structure of the sexual 
division of labour and patriarchal practices. Again it is important to avoid 
4 conceptualising 
the family as a monolithic entity in order to analyse the social 
relations which make up the family and how these are modified and reconstituted 
by the implementation of social policies and by the ideologies associated with 
family life. Of particular interest for a feminist analysis are those which 
affect female domestic labour and power relations in the family, thus 
1 
recognising that the interests of men, women and children do not always 
coincide. The widespread proletarianisation of the family brought about by the 
advance of capitalism destroys the productive base of the family and the 
previous unity of patriarchy which rested on this. (That associated with the 
husband's direct control over the wife's labour power and the appropriation of 
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her labour through this control and that of her children). In economic 
conditions which necessitate the labour of all members of the family in domestic 
production to produce the means of subsistence, the work associated with the 
reproduction of other members of the family who have the capacity for productive 
labour is more directly linked to the reproduction of labour power which is 
expended for the household under the direct control of the male head of 
household. In spite of the destruction of the productive base of the family 
household, patriarchal structures are sustained by the unequal gender division 
of labour described above, by the patterns of authority which characterise 
family life and by the ideologies which support these patterns. Taking the 
structure of society as a whole, this means that men as a group are able to 
benefit from the domestic labour performed by women in the reproduction of 
people in the family, but in regard to how the W. C. F. H. operates as an economic 
unit, it allows for a degree of variability which cannot be accommodated in 
terms of conceptualising this unit as a patriarchal mode of production based on 
the appropriation by the husband of wife's labour congealed in the labour power 
of those whom she reproduces. It is theoretically incorrect to conflate the 
reproduction of labour power with the reproduction of the living individual. 
Instead the conditions which link the reproduction of the person to the 
reproduction of labour power and who gains from the domestic labour of women 
must be demonstrated. This is of particular importance for the child rearing 
aspect of female domestic labour in present day industrial capitalism, where 
children rarely make a contribution to the household economy. In this case, it 
is typically the future household of the child which benefits from the earlier 
labour of the mother in enabling the child to become a socially functioning 
adult and depending on the future position of children in the labour structure, 
capital also benefits from the purchase of their labour power. This does not 
mean that men do not gain from this process. Women's responsibilities for child 
rearing in the "private" sphere curtail their ability to act in the "public" 
sphere, and for working women this usually also means carrying a double work 
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load. This is not just a question of the time spent on domestic labour at the 
expence of other activities. Domestic labour is given little financial 
recognition beyond the transfer of income in the family or by state allowances 
which cover the minimum reproduction costs of dependent mothers and children, 
therefore men can frequently benefit financially from this, if there is an 
unequitable transfer or budgeting of income as part of the marital relationship. 
Given the proposition that the child rearing aspect of female domestic 
labour is a crucial element in the analysis of women's subordination in 
industrial capitalism, the following study will examine the operation of the 
W. C. F. H., with particular reference to childcare and the effects of social 
policies on the child rearing function of this unit. It will focus on both 
economic and social dimensions of the W. C. F. H. and how policies impinge on and 
reconstitute the operation of this household. With regard to the work of the 
wife and mother, a specific examination will be made of the above described 
strategies which condition women's marital and domestic responsibilities. The 
examination will include an analysis of the idologies underpinning the work of 
professionals who implement the social policies which condition the operation of 
the W. C. F. H. and more specifically women's labour in the household. Bearing in 
mind that social policies are the result of political struggles and that both 
their formation and implementation are based on the ideas and proposals put 
forward by organisations and groups in civil society, the study will consider 
the relevant social movements which influenced such organisations and groups in 
the period leading up to the legislation passed at the end of the Second World 
War. It will also examine how far the war itself was significant in conditioning 
political struggles and the formation of social policies. In addition because of 
the importance of the early years for the social construction of gendered 
subjects, because of the close attention paid to this period by childcare 
experts and because of the way women's responsibility for the early care given 
to infants and young children crucially structures women's wage labour, specific 
attention will be paid to the social movements and ideologies which impinge on 
91 
early childcare. Finally, some attempt will be made to assess the significance 
of the ideologies which influenced the implementation of policies relating to 
preschool children in the years immediately following the Second World War. 
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CHAPTER 2 
Working Class Family Life and social policies of intervention 1870-1914 
Female domestic labour and the wage dependent family household 
The far-reaching effects of capitalist industrialisation, which 
transferred resources from rural to industrial production and caused a 
separation between the home and the work place, resulted in a number of 
important changes in the organisation of the family life of the labouring 
population; a) a growing number of families became dependent on wage labour 
outside the family for their subsistence; b) it made it more difficult for women 
to combine work associated with reproduction with "productive" paid work and c) 
to a large extent divorced men from the domestic sphere and domestic 
responsibilities, apart from providing a wage for the family. Thus a patriarchal 
family form of unequal exchange, based on the superordinate position of male 
wage labour and the domestically exploited position of female labour in the 
family, came into being, and was reinforced by the existing patriarchal 
ideological practices, associated with the family as a reproductive group. 
Within this broad process of change, there were significant regional and 
occupational differences, which produced variations in the family organisation 
of working people. Nevertheless, it is possible to outline and discuss some of 
the more salient general characteristics of working class family life which 
conditioned married women's domestic labour. 
Prior to industrialisation, the labouring family economy was primarily 
based on domestic production in the home or small workshop. Although the more 
economically secure labouring households frequently had means for independent 
production, for sale and for home use, an increasing proportion of families were 
involved in the putting out system. On the other hand, in both town and country, 
some families were completely propertyless, in the sense that the subsistence of 
the family primarily depended on the ability of its members to earn a wage 
outside the family. In spite of the variations in the economic form of pre- 
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industrial families, there were common characteristics uniting labouring 
families. In most cases, the labour of all family members was necessary for 
survival and in all cases, the standard of living depended on the number of 
labourers able to contribute. The labour of children made an important 
contribution to the family economy but until they were old enough to do so, they 
were an economic liability. Female labour, although frequently engaged in 
production, was primarily associated with tasks connected to the reproduction of 
human life. That is with midwifery, child rearing, care of the sick and the 
provision of food and clothing. Married women spent much of their married lives 
pregnant or caring for very young children, although they were helped in this, 
as well as in other domestic tasks, by older children if they survived. 
For all families economic stability depended on the balance of labour 
and resources to ensure that production and consumption were regulated to 
provide for the needs of the family. Within this process married women's labour 
was adjusted between the production of goods for family consumption and for 
sale, the labour required to meet the day to day needs of family members and the 
specific care required by young children. Although essential, the process was 
not necessarily totally conscious or rationally judged, because for the married 
woman work was equated with married life itself. Industrialization disrupted 
this unity but the primary tie to domestic tasks and responsibilities was not 
broken. In the case of the propertyless wage-dependent family, this unity had 
already been disrupted, which had made the adjustment of women's labour more 
difficult if it was necessary for the married woman to work outside the family 
when she had very young children. One example of how this problem was solved, in 
many instances can be seen by the number of women peddlars who were found, 
accompanied by small children, selling in the streets the small goods which had 
been produced in the home. The precarious nature of this form of family economy, 
with its close dependence on the external demand for labour, especially in the 
case of unskilled labour, meant that the economic security and unity of this 
structure was also precarious and many women and children were unable to survive 
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without recourse to the Poor Law. With the development and expansion of factory 
production, a larger percentage of families became wage dependent, and "the 
family economy which had characterised the family organisation of propertyless 
people in the past, became an increasingly common form of family organisation 
among the working class. " 
1 
During the nineteenth century, the expansion of factory production, 
mining, the production of iron and steel, ship building and the establishment of 
a railway system, together with the commercial activities necessary to ensure 
the distribution of capital and consumer goods, rapidly increased the demand for 
wage labour. 
2 
In this early period of industrialisation, for the vast majority 
of working class households, the labour of husbands, wives and children was 
still necessary to secure an income for the family's subsistence but the balance 
of this labour varied with the availability of work and the changing conditions 
which existed at different periods in the family cycle. For a large percentage 
of these households this remained the case in the period under discussion, 
especially for households dependent on low paid, unprotected or casual labour, 
in spite of the increase in average real wages which took place between 1867 and 
1900 after this they ceased to rise. 
It was the expansion of textile production, "the first major industry in 
the world to be organised in factories, "3 and more specifically, cotton weaving, 
which initially created more opportunities for women to earn a wage outside the 
family. Prior to this, the new forms of employment created by early production 
under capitalist relations, offered so few opportunities for women that there 
was a decline "in the extent to which women participated in the skilled trades 
alongside their husbands and as widows. "4 The early expansion of the cotton 
industry was largely based on the employment of women and children and gave 
women the opportunity to earn a relatively high wage although below that of the 
average male wage. 
5 
But even in this area of production, where female weavers 
were usually paid the same rate as male weaavers, men tended to get the 
better jobs and in the case of the most skilled and best paid position in the 
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industry, that of mule spinners, strategies were adopted by the unions to 
exclude women. 
6 
Thus in spite of the relatively favourable conditions which 
existed in the cotton industry, female wage labour was structurally subordinate 
to male wage labour. This was also the case in the early stages of the mining 
industry before women and children were excluded from working underground. 
7 
Much has been written about this aspect of women's early wage labour but "the 
impact of industrialisation on women's employment was more varied and far less 
dramatic than the standard image of the mil girl implies. "8 Although a tradition 
of female wage labour was established in areas of textile production, such as 
Lancashire, factory work was far from a common experience for married women in 
the wage-dependent household. Moreover, legislation to curb the employment of 
women in the mines and factories, although it did not have the immediate effect 
of reducing the numbers of women employed in the cotton mills, was important in 
creating conditions in which "male labour was more attractive to employers in 
developing areas of the economy", thus it acted as a brake on the general 
employment of women in factories. 
9 
In the case of the mines, women and children 
were excluded from the expansion which took place in this industry and similarly 
work in the heavy industries, transport etc., which fuelled the second stage of 
industrialization, provided few opportunities for women. Where technological 
changes allowed for the additional employment of women, such as engineering, 
they occupied the bottom rung of the labour hierarchy. 
10 
Textile production, 
however, gave rise to an expansion in the garment industry which created a new 
area of outwork for women. This new form of garment production was very 
different from the skilled craft which had existed prior to industrialisation, 
as it was mainly based on low-skilled piece-work, thus creating another area of 
low paid, unskilled female labour. Apart from this women made chains, boxes, 
matchboxes, artificial flowers, umbrellas, brushes, corded buttons, pulled fur, 
bent safety pins and covered tennis balls under similar exploitative conditions 
in the home. Frequently children worked alongside the mother and made a 
contribution to the family economy. 
11 
In spite of the very exploitative nature 
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of this labour it became well established because it enabled married women, 
especially those with children, to combine their domestic responsibilities with 
the need to contribute to the family income. more flexibly than working outside 
the family. Of greater importance than the work created by textile and garment 
production was the employment of women as domestic servants to the more 
prosperous sections of society in both rural and urban areas. 
12 
In the period under discussion, there was little change in the structure 
of the proportion of the female labour force which remained at about 29 percent 
of the work force. 
13 
The pre-existing sexual division of labour, supported by 
the prevailing belief that this was a natural phenomenon, together with the high 
birth rate were two important factors in ensuring that female labour was tied to 
the domestic sphere. For the married woman, this made domestic labour her 
primary form of work but the need to contribute to the family income usually 
made it necessary for her to undertake paid work. Although early 
industrialization brought more opportunities for this, the married woman's 
ability to contribute to the income of the wage-dependent household was normally 
far less than that of a man. This was the result of the early segregation of 
women's paid labour into areas of unskilled low paid work (cotton weaving being 
an important exception) and the further strategy of paying women less than men, 
again supported by the belief that women's labour was naturally less productive 
than that of men's and that women needed less food and therefore could subsist 
on lower wages. 
14 
Thus even without the interruptions caused by pregnancy and 
childbirth and the difficulties of combining paid work with domestic 
responsibilities, especially with early childcare, it was most frequently in the 
economic interests of the household to support the male labourer and ensure his 
regular return to the labour market. 
is 
All these factors helped to promote the 
position of the husband as the principal breadwinner. 
The family economy of the wage-dependent household was based on the 
necessity of achieving a balance between paid employment to secure an income 
large enough to meet the consumption needs of the family and the domestic work 
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necessary for individual consumption (housework, cooking etc. ) and the specific 
care required by dependent members of the family such as infants, very young 
children, the sick and the elderly. How this could be achieved depended, broadly 
speaking, on the size and structure of the work force and on wage level as well 
as the variability of the family cycle. More particularly for each household, 
this depended on the availability of work in the area for male and female 
labour, the earning capacity of the husband, the number of children above and 
below working age, and the relationship between the conjugal family and extended 
kin. Because it was the wife's responsibility to "make ends meet" achieving this 
balance was her responsibility which necessarily demanded flexibility in her 
work activities to make sure that domestic responsibilities could be adequately 
combined with earning money, when necessary and where ever possible. For married 
women in the wage dependent household, marriage remained synonymous with work, 
whether paid or unpaid, but within this common operation of the family economy, 
there were wide variations in terms of how working-class married women spent the 
working lives. The primary attachment of women to domestic labour was least in 
evidence in the case of married women working in the cotton mills, where there 
was a tradition of female employment and a higher demand for female labour. 
Opportunities for paid work in this area meant that women could substantially 
increase the family income but only by spending long hours at the mills and by 
making use of child minders. It also reduced the time available for housework. 
In rational economic terms the advantage of an increase in income had to be 
offset against the cost of childcare, the purchase of "convenience foods, fish 
and chips, cold cooked meats, pies and bread, all had to be bought at greater 
expense than the more traditional food which took time to both prepare and to 
cook. "16 There was also the burden of housework which had to be done after a 
days work at the mill or on the only day off. 
17 
On balance women's paid work 
provided the family with more income but at a high cost to the woman, so it is 
not surprising that most women looked forward to a time when they could give up 
full time work. If the husband's income remained too low for this, women often 
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gave up work when a child became old enough to earn some money. Those who gave 
up work rarely returned unless forced to do so; the most common example of this 
being the death of the husband. 
What appears to be important regarding women's attachment to domestic 
labour is that even with the availability of female wage labour which provided 
more income than other forms of work undertaken by married women, the pull 
towards domestic labour remained strong. This is understandable, given the time- 
consuming nature of the attempt to create some home comforts and to provide care 
for young children, at a time prior to the widespread use of gas and elecricity 
or the production of labour saving devices. Under such conditions, even if the 
man's wage was relatively low, as long as it was large enough to cover the basic 
necessities, the domestic labour of the woman could raise the standard of family 
life. This could be achieved by providing food, clothing and household items 
such as curtains, sheets, etc., more cheaply than buying "ready made" goods. 
Moreover, this could be combined with other essential housework tasks, and the 
care of dependent members of the household, providing that the wife was a good 
manager and that the husband gave all his income to his wife. In view of this, 
the ideals for women and men respectively of marrying a good provider and a good 
housekeeper had their roots in the economic realities of the period and the 
time-consuming nature of domestic labour and "were ideals shared by working 
class men and women as well as by middle class observers and policy makers. "is 
For the working class married woman, paid employment hardly represented freedom 
or emancipation because it increased her work load; instead it was seen as an 
economic necessity to be undertaken only if the husband was unable to live up to 
this ideal. "Whilst there was no shame in working, other non-working women 
feeling pity rather than contempt for those who had to work, it remained the 
ambition of the great majority of working class women to give up paid work as 
soon as possible. " The existence of widespread poverty meant that this remained 
an unachievable aim for a large proportion of married women but at the same time 
the presence of a labour aristocracy earning relatively high wages provided a 
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model of family life which other working class families sought to emulate. "By 
the 1890's it was uncommon for the wives of skilled men to work and the ability 
to keep a wife had become a measure of working class respectability. " 
20 
There is no doubt that the growing gender hierarchy which structured the 
labour market and the work place meant that the advance of the C. M. P. in spite 
of its inherent "sex blind" tendencies, reinforced patriarchal structures and 
hence women's subordination in the W. C. F. H., as well as in the sphere of 
production. This does not, however, necessarily lead to the conclusion that the 
mode of production with its patriarchal as well as capitalist relations was the 
primary factor in ensuring that the early social form of the W. C. F. H. was one in 
which domestic labour was constituted as a subordinate category which supported 
patriarchal domination. 
21 
This conclusion can only be reached by ignoring the 
fact that working class married women undertook a variety of paid work outside 
the dominant mode of production and by failing to grasp that whilst 
industrialization disrupted the unity of female labour, which characterised the 
pre-industrial "productive" family household, the women's primary tie to 
domestic tasks and responsibilities was not broken. The phenomenon can only be 
explained with reference to three factors. (a) Biological reproduction; as 
Brenner and Ramas suggest to adopt this position does not mean endorsing the 
notion that biological facts determine social relations but rather accepting 
that the relationship between the natural and social needs to be built into the 
analysis, especially in relation to the family, which remains the reproductive 
group of all classes in industrial capitalism. 
22 
(b) The operation of the 
W. C. F. H.; that is, women's culturally and historically determined part in child 
nurture and care, and the additional cost to the W. C. F. H. of purchasing goods 
and services which may be provided more cheaply by domestic labour. (c) Capital 
accumulation; that is, the aim of increasing surplus value by maintaining long 
working hours and low wages and otherwise keeping down costs which meant that 
the provision of facilities to make use of the relatively cheap female labour 
engaged in the reproduction of future labour would have reduced profits. 
23 
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In contrast to the changing and variable nature of the means of 
production, the means of biological reproduction have appeared to remain 
relatively fixed. Technological advnaces such as artificial insemination and 
test tube conception are very recent developments which still have not been 
widely utilized. 
24 
Moreover, the more efficient contraceptive techniques, which 
have a longer history, were not widely available in the nineteenth century and 
it would appear were still not commonly used by the working classes at the 
beginning of the twentieth century. Apart from this, it is probable that 
economic considerations played an important part in supporting high fertility 
amongst the working classes at a time when child labour was still a source of 
income to the W. C. F. H. and when care and economic security in old age most 
frequently depended on adult children. Combining early childcare with factory 
employment was also difficult. Moreover, in financial terms, unless alternative 
childcare could be found at little or no cost (such as grandmothers), paid child 
minders reduced the income of the household. Therefore the motivation to remain 
the the paid labour force was weakened except where it kept the family out of 
poverty. The low level of wages also meant that there was a large amount of 
domestic labour still required by the household, (cooking, washing, cleaning 
mending etc. ) even when wages allowed goods to be purchased on the market. 
Moreover, this work was "done under extremely primitive conditions which made it 
physically arduous and time consuming. "25 As Brenner and Ramas argue, "Given 
these circumstances, a division of labour in which one person undertook domestic 
labour along with supplementary wage work, while another earned a wage full 
time, was preferable to a division of labour in which two adults worked long 
factory hours and then returned home to do additional labour. "26 Thus even in 
the cotton mills where women earned relatively high wages and where in some 
cases men took a large share in domestic tasks, the double burden of housework 
and a full time job proved to be too much and the decision was taken for the 
wife to give up full time work. 
27 
Apart from the prevailing patriarchal 
practices, women's part in biological reproduction, (frequently under conditions 
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of hardship and anxiety described further below), and their association with 
early infant nurture which extended to the care of children, ensured that in 
terms of household strategies, the wife and mother became the one responsible 
for domestic labour in the W. C. F. H. This is not to deny that the limited 
opportunities for women in the labour market and the patriarchal strategies 
adopted by men to advance the position of male labour were of consequence but 
rather to demonstrate that their domestic responsibilities represented a causal 
factor in making women a disadvantaged group in the labour market. 
With its drive to maximise profits factory production and capitalist 
production in general, is not organised to accommodate child bearing and child 
rearing very easily, thus the existing gender division of labour in the family 
is reinforced. The tendency for the C. M. P. to pull women into wage labour is 
weakened by the counter-tendency for individual capitalists to leave the 
responsibility for reproduction to the labouring classes, who, along with middle 
class reformers, define this as the responsibility of female domestic labour. 
Even taking the hypothetical situation, that is one where women's interests were 
represented equally with men's, the question must be asked, were the working 
classes politically strong enough to gain wage levels high enough to 
significantly reduce housework? -, or more importantly, - would they have been 
able to gain measures such as paid maternity leave, nursing breaks for mothers 
with babies, nurseries etc.? This would appear unlikely in circumstances where 
the aim of containing and where possible reducing the value of labour power was 
supported by a balance of class forces which overwhelmingly favoured the 
capitalist classes. 
28 
Within these specific circumstances, traditional ideology 
affirmed by the prevailing belief that gender differences expressed the natural 
order of relations between the sexes was now rooted in the reconstituted gender 
division of labour. As such, for the labouring classes, this ideology 
encompassed notions of the male breadwinner and the female dependent carer whose 
primary task was to meet the needs of others, which "retained their force 
precisely because they were underpinned by an inescapable social reality. 
29 
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The economic prosperity which characterised the mid-nineteenth century 
rested on working class reproduction secured through the unpaid labour of wives 
and mothers in the wage-dependent household. Although this prosperity did little 
to reduce the work of domestic labourers, it brought about an increase in real 
wages which enabled a growing number of households to manage on the husband's 
wage for the best part of or at least some of the family cycle. At the same time 
the wages earned by children often made an important contribution to the family 
economy at the later stage of the family cycle. It also encouraged the belief 
that a family wage for all working class men was a possible method of raising 
living standards. This, however, remained little more than an ideal for 
households dependent on low paid, unskilled labour and even in the financially 
secure household, unemployment, death, sickness or industrial injury, which 
impaired or ended the earning power of the husband also undermined this ideal. 
30 
In the main the existing wage form continued to make it impossible for a large 
percentage of men to live up to the prevailing ideal for husbands and although 
this may have damaged their self esteem, the main responsibility for managing 
the family economy or evolving strategies to provide for the family rested on 
the shoulders of the wife. Regardless of the wage earned by the man, for the 
wife to be a good manager was central to the well being of the family and was a 
common feature regulating the lives of married women, whether or not they took 
paid work. If time and money allowed, good management ranged from producing 
goods more cheaply at home than buying "ready made", shopping economically, 
mending clothes, efficient organisation house work and the care of dependents to 
budgeting within a margin of spending; in the most financially secure 
households, to leave room for contributions to friendly societies and for 
savings for the occasional "luxury", for family celebrations and for old age. 
For all married women, the ability to spend carefully, to budget for rent, 
heating, food clothing, regardless of the income at her disposal was the hall 
mark of a good manager. Moreover, good household management was tied closely to 
notions of respectability which were so much a part of the family life of the 
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more financially secure members of the working class. 
The size of the working class family continued to be relatively large 
during this period. 
31 
Although the fertility rate amongst the working classes 
began to decline at the turn of the century, thus producing some variation, it 
was not until the end of the inter war period that the rate fell as rapidly as 
that of the middle classes. 
32 
Thus for the vast majority of working class women 
childbirth still began soon after marriage and continued into middle age. 
33 
Childcare, therefore, featured as an important aspect of female domestic labour 
for the largest part of the family cycle but within the context of older 
children continuing to make a contribution to the household both financially 
through paid labour and by helping with domestic chores. An approach which links 
the universal characteristics of human societies, specified by Harris as that 
of the subordinate position of the reared vis-a-vis the rearers, to the cultural 
and historical differences in child rearing practices has yet to be developed. 
Although some attention has been paid to childhood and child rearing by 
historians of the family such as Aries (1965), Shorter (1977) and Stone (1977) 
and although some interest has been taken in childhood as a social category 
(James Walvin 1982) as yet this is an under developed field of research in which 
"motherhood as part of social history in the West" has yet to be written. 
34 
What 
has emerged so far is the notion that the concept of the "child" and of 
"childhood" evolved sometime during the seventeenth century and "that "affective 
relationships" are features of the recent past. " More attention has been paid to 
childhood by those working within a psychoanalytic approach. 
35 
The feminist 
attempt to examine motherhood, as exemplified by Chodorow, also adopts a 
psychoanalytic approach but utilises the ideas of object relations theorists. In 
so far as the social environment is considered, her analysis is based on a 
Parsonian functionalist conception of the social structure and importance of the 
family in maintaining the structure together with some reference to the writings 
of the Frankfurt school. This analysis of the social environment offets little 
in terms of an historical approach or of an understanding of the importance of 
104 
class differences and in any case it tends to remain peripheral to her object 
relations account of how mothers are made. Dally adopts a historical approach, 
arguing that motherhood as a social category emerges during the nineteenth 
century but her work provides little in the way of an analysis of class 
differences. 
36 
Also addressing the theme of how motherhood is socially and 
historically constructed, Anna Davin has demonstrated the importance of 
imperialist aims, at the turn of the century, in making "mothering" a question 
of national importance. She argues that this phenomenon had an impact on the 
lives of both working and middle class mothers. (Her work will be discussed 
further below). If little is known of the social history of motherhood, even 
less is known about how working class women mothered. They are frequently 
portrayed by historians and social reformers as ignorant and neglectful but as 
Ellen Ross notes "The autobiographical accounts created by their children, on 
the other hand, portray confident, portly, managing women, constantly working 
and planning for their households. "38 Moreover on the question of affective 
relations, although there is some concensus that the emotional aspect of 
mothering has been expanded since the Second World War, Ross also contends that 
to understand this aspect of mothering within the working classes, during the 
period under discussion, it is necessary to understand the affective importance 
of the services provided by working class mothers, "especially supplying and 
preparing food" at a time when families were the main source of comfort in an 
environment of poverty or the threat of poverty. 
39 
Therefore, she suggests that 
as a consequence of this "these caring services carried even more emotional 
resonance both with mothers and their families than they do today. "40 
What is more certain is that with the high birthrate, children were a 
prominent feature of both family life and working class communities. In urban 
areas, children, out of school, were an integral and highly visible part of 
street life; it was their playground when free from the contribution that they 
made to the work and often the finance of the household. For working class 
children, the products of the toy makers, mainly aimed at the more prosperous 
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end of the market, were very occasional luxuries only afforded by the more 
secure sections of wage labour. On the other hand, from 1850's onwards, there 
was a growing industry of cheap toy manufacture which generally retailed for 
about a penny, but the state of this trade was particularly susceptible to 
economic fluctuations indicating the precarious financial state of working class 
households. 
41 
Thus most working-class children relied on traditional street 
games and home made toys; skipping, leap frog, hop scotch, touch-stone as well 
as cheaper toys such as marbles and whips and tops were a central feature of 
42 
street play. "The noise and play of children was a constant feature of life, " 
which frequently attracted the attention of middle class reformers. As early as 
the mid-nineteenth century, Octavia Hill commented on entering a working class 
courtyard that "the children are crawling or sitting on the hard hot stones till 
every corner of the place looks alive, and it seems I must step on them if I am 
to walk up the court" and her disapproval of this led her to campaign for "open 
spaces" for poor children to play. So called "street gangs" of urban children, 
who frequently blocked London streets with their games, "were a constant source 
of complaint for adults. "44 The relevance of this for working class mothering is 
that, given the large size of families and the heavy work load of mothers, "they 
expected children older than six or so to substantially look after 
themselves. "45 On the one hand then, the expected early contribution of work 
from children meant that in their system of mothering, discipline was "closely 
tied to extracting the work children can do towards household survival"46 but on 
the other hand when freed from domestic tasks, children were left to their own 
devices. For girls, the freedom of street play was frequently inhibited by the 
responsibility of supervising younger children and because "childcare was 
probably the single greatest children's responsibility, " girls did a larger 
share of household work. 
47 
As children grew into their teens, the household 
obligations of girls were also heavier than that of boys who were more likely to 
be expected to earn money for the household. In contrast to the care of young 
and older children, babies and infants demanded the close attention of the 
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mother and this was a major responsibility, but commonly, with frequent 
pregnancies, the "ex-baby" was often left in a "hinterland" in terms of care, 
especially if there were no older children to fill the gap. As Ellen Ross 
suggests "As in most cultures where women have many children spaced closely 
together, the real mother-child "dyad" existed only for a short time: during 
the period in which the mother was nursing the infant and before the next 
child. "48 Apart from the inability of the working class mother to meet the 
demands of the "ex-baby" due to the other responsibilities which commanded her 
time, "their curiosity and mobility were totally incompatible with their 
families' small quarters, with exposed grates, basins of hot water, or supplies 
of home industries such as matchbox making. "49 This group of toddlers, amongst 
the poorer sections of the working classes, was to become a focus of particular 
concern to infant welfarists when the problem of infant mortality became less 
acute during the interwar period, because "ex-babies" were frequently in poorer 
health than their younger siblings. This problem was noted by Maud Pember Reeves 
in 1913, who described the "ex-baby" as "nearly always undersized, delicate and 
peevish, " usually deprived of fresh air because the mother could not afford a 
perambulator large enough for two children, and frequently confined to a high 
chair because of the dangers in the home, which meant that the ex-baby was "even 
more open to disease than the rest of the family, though they share with it all 
the other bad conditions. "50 At this time, maternity, childbirth and child 
rearing was, for the working classes, bounded by problems of physical debility, 
sickness and disease. 
Most evidence suggests that pregnancy was a period of hardship for 
working class women especially in households with a low income. 
51 
It was 
frequently a time of hard work and anxiety, with many needy women economising on 
food, in order to cover the costs of the confinement, and the items necessary 
for themselves (such as larger clothing) and for the new baby. 
52 
Childbirth 
normally took place at home, with no pain relief and added to the anxiety of 
covering the increased expenditure was the underlying fear of the pain, 
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suffering and possible death that might occur if things went wrong. There was 
nothing irrational about this fear given the high maternal mortality rate which 
is likely to have under-represented the actual number of deaths, 
53 
and the 
actions taken by the attendants when births were not straightforward, (such as 
the increasing use of instruments and the manual removal of the placenta which 
in unskilled hands could in extreme instances, result in the removal of the 
uterus). 
54 
The doctor's or midwife's charge had to be met out of the household 
budget, prior to the introduction of maternity benefit for the wives of insured 
men. For women who could not afford the cost of a midwife, there was the lying- 
in ward of the workhouse hospital or delivery at home by the parish midwife 
depending on the decision made by poor law officials. In larger cities, there 
were also a number of charitable institutions which provided lying-in hospitals 
but admission was regulated by principles based on moral evaluations and nearly 
all hospitals excluded unmarried mothers. 
55 
Given that artificial feeding techniques were little developed and more 
importantly that breast feeding was the cheaper method, most working class women 
suckled their infants for as long as possible. For those who were unable to do 
so (most frequently, because of malnutrition caused by poverty and exacerbated 
by attempts to economise in order to cover additional costs), fresh cows' milk 
was an expensive alternative which few could afford and therefore when skimmed 
condensed milk became widely available, during the 1890's, it was commonly 
used. 
56 
Although feeding bottles, which were easier to clean, were marketed from 
the 1850's onwards, "In 1894, the standard bottle in workhouse nurseries and 
doubtless in many poor homes, was still the old, any old, bottle with a narrow 
neck and feeding tube of pig's skin or rubber. "57 Therefore, the problems 
associated with artificial feeding, in terms of the adequacy of the containers 
and the liquid content of the bottles, formed the basis of the arguments of 
infant welfarists concerned to promote breast feeding and the strategies of 
others to provide free or cheap modified cows' milk to needy mothers, in efforts 
to counteract infant mortality. In addition, the presence of a baby usually 
108 
"involved relentless physical labour: heating water for bathing and laundry, 
carrying heavy buckets, emptying coppers, all at a time when breast feeding 
seriously undermined a woman's stamina. "58 This in turn could affect the 
mother's ability to continue breast feeding creating a vicious circle whereby 
the health of the mother and as a consequence the infant was in jeopardy. 
Frequent pregnancies, probably caused by lack of contraceptive knowledge, the 
use of ineffective methods and the relatively high cost of sheaths, may also 
have undermined the woman's stamina, especially as "The legacy of child bearing 
was frequently one of impaired health. "59 
The high rate of infant mortality amongst the working class also cast a 
shadow over the early months of child rearing, when, apart from "weakly" or 
"immature" babies, who required constant care and vigilance if they were to 
survive, there was a range of infectious diseases which could attack at any time 
and cause early death. This meant that the majority of mothers had to come to 
terms with the loss of young life. Although it appears that the adjustment may 
have been facilitated by "an awareness that a new baby's hold on life was 
fragile" nevertheless, the longer the baby survived, the greater the strength of 
affective ties and the wrench felt at the loss. 
60 
For some, this came at the end 
of a period of care of a weak, underweight and chronically ailing infant who 
eventually died or whose death was brought on by an attack of diarrhoea or other 
infection. For others, it came as a sudden tragedy as in the case of a baby who 
weighed 71b 12ozs at birth and 14lbs at five months when he died suddenly from 
bronchitis. 
61 
In some cases it became a common occurrence as for the woman who 
lost six out of eleven children. Moreover, given the "High levels of birth 
defects than today's more premature and "weakly" infants, and a far greater 
incidence of infectious diseases"62 early infant care "exacted work and 
vigilance from mothers. " To add to the working class mother's difficulties, the 
aim of reducing infant mortality, which by the end of the period under 
discussion had become a focus of national concern, meant that the working class 
mother's ability to care for her infant was not only under doubt but under the 
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scrutiny of middle class infant welfarists. (This will be discussed further in 
the final section of this Chapter). At this time, infant death gradually became 
established as a specialist area under the control and "expert" advice of the 
medical profession as a consequence of the interest taken by medical officers of 
health in reducing the infant mortality rate. 
64 
Through their work infant death 
was no longer seen as "an inescapable fact of nature" but "as a potentially 
resolvable national problem. "65 Significantly for working class mothers, the 
solution to this was seen primarily as their responsibility. It could be solved 
by mothers ensuring that the care they gave to their babies would protect them 
from the assessed causes of infant mortality and consequently when infant deaths 
occurred, these could be attributed primarily to the ignorance and fecklessness 
of mothers. 
66 
It was at this time too that the majority of infant welfarists 
propounded the view that there was a causal link between the high level of 
infant mortality and the proportion of working mothers with young infants. They 
also firmly believed that this causal link was associated with the use of 
artificial feeding methods although during the early decades of this century the 
dangers of this method had been substantially reduced. 
67 
Although health officials were now defining the primary responsibility 
of the mother as that of protecting the life and health of infants, for most 
working class mothers (depending on the earning capacity of the husband) their 
responsibility for supplementing the family income to cover the needs of the 
household remained a pressing concern in spite of and frequently because of the 
birth of a baby. In most cases the arrival of children limited the wife's 
earning capacity and in all cases increased household expenditure. 
68 
Most 
mothers, outside the more financially secure household, found it necessary to 
combine mothering with paid work in order to meet the additional expenditure 
caused by economically dependent children and were faced with the problems of 
attempting to balance what were, most often, the conflicting demands of their 
earning and child care responsibilities. Althougz children from about the age of 
six or so were in the main expected to look after themselves and although their 
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health was a less pressing concern since, "The years between four and fourteen 
constituted the least hazardous stage of life. "69 Nevertheless, it was the 
mother's responsibility to make sure that children contributed to the labour 
required by the household and it was still her responsibility to care for sick 
children. Young children may have been less subject to sickness and disease than 
infants and toddlers but "the incidence of morbidity and mortality was still 
enormous. ' 
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The most common and destructive diseases were scarlet fever, 
measles, diptheria and smallpox; of the four, the latter, although "a 
horrifying, disfiguring disease, " was the least extensive and caused the fewest 
deaths. 
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Smallpox had been in decline since the end of the eighteenth century 
and with the aid of vaccination, which either prevented attacks or reduced their 
severity and aided recovery, it declined steadily throughout the nineteenth 
century. In spite of this general trend, it also kept its hold on the poor, 
where the disease was more easily spread and where vaccination was less readily 
accepted. 
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Scarlet fever, measles and diptheria on the other hand were 
widespread and frequently fatal until the end of the nineteenth century. 
Moreover, the establishment of elementary schools with large classes "created 
new reservoirs of infection, " which aided the rapid spread of disease during 
this period of decline in the mortality rates of these diseases. 
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The 
understandable acceptance of death and disease by the working classes, given the 
living conditions, as well as the high cost of medical attention meant that the 
advice of doctors was rarely sought in such cases, instead working class mothers 
mainly relied on traditional remedies. To some extent official policy based on 
the Notification of Infectious Diseases Act 1889, changed this, but because of 
the actual number of cases and preference was given to diseases such as typhus 
and scarlet fever, only a small percentage of children were cared for outside 
the family. For example "Only 30 per cent of the diptheria cases notified in 
London in 1891 were admitted to the Fever Hospital and the general hospitals 
which accepted such cases. " 
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The policy of isolation, (the only method available to doctors to 
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counteract these diseases until the antitoxin serum for diptheria was introduced 
in 1894) did, however, have an impact on the care provided by the working 
class mother, when children were placed in quarantine, at home, for long 
periods. "In the 1880's some M. O. H. s insisted on an isolation period, for an 
housebound victim of four months: the strain provoked endless breaches of 
quarantine" and in cases where adults were so confined it sometimes pauperised 
families. 
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In addition, where infected households were required to undergo 
disinfection procedures for which, until the acts of 1867 and 1875, there was no 
compensation, there was a good deal of work as well as heartache for the woman 
in re-establishing a home. The new fumigation techniques developed in the mid 
1880s only added to the problems faced by the household. "The house was closed. 
The wallpaper stripped and burnt. Then either steam at 260°F was applied for 30 
minutes to furniture, clothes, bedding etc., heaped in an iron "steam chamber" 
or "hot air" at 230°F was applied to the chamber for five hours, while the rest 
of the house was suffused with chlorine or sulpherous acid gas for 12 hours. The 
local authority was not liable for damage except through proven negligence. "76 
Apart from the adjustment to death and the care of very sick children, 
(tuberculosis remained an important cause of long term child sickness, 
especially amongst the poor, in spite of rapid fall in the death rate for 
infants and children during the second half of the nineteenth century), mothers 
were required to cope with the after effects of these acute diseases. Even a 
mild attack of diptheria, for example, could take many weeks before the child 
fully recovered and the bacillus produced a toxin which could permanently damage 
the heart and nerves. 
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Similarly, measles frequently left the child with the 
middle ear infection which was recurring and chronic. 
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Vaccination techniques 
to control smallpox presented further problems during the nineteenth century. 
There was the need to overcome an aversion to a little understood procedure 
which involved an incision or most frequently a number of incisions, by a remote 
official who was part of the much hated poor law system. (The problems 
associated with compulsory vaccination will be discussed further below). There 
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were also dangers attached to vaccination, at this time, due to incompetence and 
the use of adulterated lymph, which had to be contended with and which could in 
some cases result in children becoming ill after vaccination especially with 
"scrofula and other cutaneous skin eruptions. "79 Thus as well as the care of 
infants, sickness in children placed a high burden of responsibility on the 
working class mother during the period under discussion. 
Throughout this period children's labour continued to make an important 
contribution to the wage-dependent household. Mothers, who had sole 
responsibility for childcare, expected their children to do household chores 
from an early age but children did not become a significant family resource in 
terms of income until they were old enough to work. Given the importance 
attached to the labour of children, however, it was a significant aspect of 
maternal responsibility to discipline children to secure their early 
contribution to domestic work and their conformity to the demands of wage 
labour. Moreover, this disciplining was associated with the gender-specific 
practices rooted in the sexual division of labour. With regard to the 
relationship between child labour and the childcare aspect of female domestic 
labour, state policies to regulate and curb the employment of children and to 
extend working class education soon began to have an important effect in 
establishing a trend which reduced the contribution made by children and 
increased the responsibilities of the married woman in relation to 
childcare. This will be examined below, it is sufficient to note here that for 
the majority of the working classes, during this period, child labour continued 
to contribute to the household. On the other hand, the introduction of 
compulsory education, which did little to disturb the sexual division of labour 
but rather reinforced women's responsibility for domestic labour and men's for 
wage earning, threw "household economies and patterns of mother-child 
reciprocity into disarray, postponing for several years the point at which 
children could go out to full-time jobs. "80 It also meant that in addition to 
disciplining children for work, (and increasingly it took precedence over it), 
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it was the mother's task to ensure that, at the very least, children attended 
school and from this basic requirement there was growing social pressure on 
mothers, in relation to clothing and preparing children for school, to conform 
to the expectations of middle class professionals working in this sphere. Apart 
from the state organised scheme of vaccination against smallpox, the extension 
of education and strategies evolved to reduce infant mortality were the first 
steps in a process of state intervention which played a part in reconstituting 
the childcare aspect of female domestic labour in the W. C. F. H., and this process 
is a central theme of this thesis. 
Finally, when discussing working class family life during this period, 
some mention must be made of extended kinship relations. The expansion of the 
economy brought improved living standards and greater security for the more 
skilled and protected sections of the working class. In areas of expanding 
factory production with a high demand for male and female labour labour, it 
frequently allowed for early marriage and economic independence from parents, in 
a newly established household. On the other hand, for many couples marriage 
began in the family household of origin, usually that of the wife's parents, and 
working class existence in relation to household economic independence remained 
precarious. 
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This was particularly the case for the poorer sections of the 
class and for all unemployment, industrial injuries, chronic sickness or some 
other form of family crisis could disrupt family organisation and create 
insecurity. Thus the economic insecurities of working class camily life, for a 
large part, encouraged the formation of new family and community bonds. 
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Furthermore, the operation of the poor law reinforced this by socially 
sanctioning a network of financial dependency amongst extended kin. In addition, 
the common experience of women, with regard to pregnancy, childbirth, childcare 
and their other domestic responsibilities under the existing conditions of 
hardship, generated close relationships between female kin, especially between 
mothers and daughters. In this way, the extended working class family became a 
significant social structure in established working class communities. It was, 
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therefore, most frequently the case that the married woman's domestic 
responsibilities were bounded by extended kinship relations so that the work 
extended beyond the conjugal family unit but in return she could expect 
assistance and support from her female kin. 
The Path towards State Intervention 
Up until the 1870's, government policy was based on an ideology which 
flowed from an acceptance of laissez-faire doctrine. The 1834 Poor Law Amendment 
Act, the result of anxiety over the extension of outdoor relief established by 
the Speenhamland system in 1795, was not only the embodiment of this ideology, 
but also represented the growing power of the Bourgeoisie. Economically, the 
doctrine, with regard to the domestic economy, was based on the twin assumptions 
that all would benefit from the industrial expansion produced by hard work, 
thrift and self help and that given the mobility of labour, this expansion would 
provide sufficient work for the population. The Act was more concerned to 
efficiently regulate and control state provison than to relieve the distress 
caused by poverty and was specifically designed to ensure that able-bodied men 
worked to secure their own subsistence and that of their kin. The industrial 
expansion of the middle decades of the nineteenth century endorsed the faith 
placed in the benefits of laissez-faire and supported the belief that all the 
labouring classes could be raised out of poverty if the principles of hard work, 
thrift and self help were maintained. For the bourgeoisie, the effectiveness of 
this policy had been demonstrated by the way of life of the more economically 
secure sections of the working classes and by the political stability that 
characterised this growing section of the population. 
The force of the Chartist movement (1834-48), which played an effective 
part "in forging a strong working class consciousness, " had been undermined by 
the economic prosperity of the late forties and fifties. 
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Instead prosperity 
encouraged the growth of working class organisations such as trade unions, 
friendly societies, cooperatives, savings banks and building societies and 
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attempts to provide secondary schools and adult education. These working class 
organisations, all of which reflected the values of thrift and self help, 
provided the basis for the development of an organised labour movement. This 
movement, as it evolved, was more concerned to improve the economic positon of 
the working classes within capitalism, by the support of policies which favoured 
male wage labour and the man-supported household, rather than with achieving 
political power to establish a new order. This development allayed the fears of 
the bourgeoisie over the revolutionary potential of the working classes, which 
in turn paved the way for the enfranchisement of the better-off sections of male 
manual labour in 1867 and 1884. Although the organised working class movement of 
this period exhibited a collectivist approach to achieving economic security for 
the working classes through voluntary action it offered little opposition to the 
anti-state approach upheld by laissez-faire ideas. Apart from the demand for 
state policies to strengthen the position of working class voluntary 
organisations and to improve factory conditions, (in particular, policies to 
limit the employment of women and children and to shorten the working day), the 
organised working class was in favour of establishing and controlling its own 
organisations to provide insurance against unemployment, sickness, old age etc. 
For a large section of the working classes, these strategies had little 
relevance for relieving the poverty in which they lived. 
In spite of growing prosperity and the optimism which this engendered, 
the middle classes found it impossible to ignore the widespread poverty which 
existed in the rapidly growing towns and cities, especially as it threatened to 
undermine the social harmony produced by prosperity. Thus in spite of the broad 
acceptance of the Victorian values of thrift and self help, a large number of 
charitable organisations were established and flourished during the nineteenth 
century. Their activities, which included relieving poverty, saving the fallen 
and protecting children were most frequently spurred on by evangelical fervour. 
Apart from the importance of religious beliefs and fear of social revolution, 
philanthropists were also motivated by "a humanitarian concern for suffering, a 
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satisfaction of some social or psychological need, and a desire to improve the 
moral tone of the recipients. "84 Whatever the likely long-term effect of 
capitalist industrial expansion in ensuring the integration of the working 
classes, middle class philanthropists believed that strategies were necessary to 
gain a more immediate improvement in the way of life of the poor. Most 
frequently, such strategies took the form of assisting the poor to help 
themselves through the guidance given by the middle classes, and such strategies 
also frequently provided middle class women with an acceptable avenue of public 
activity outside the family. Initially, this was a case of individual middle 
class women, frequently motivated by evangelical beliefs, visiting the poor in 
their homes in an attempt to "bring material and spiritual comfort to bridge, as 
they hoped, the social and political gulf between them. 
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Soon, however, the 
flourishing philanthropic prganisations of the nineteenth century came to depend 
on the voluntary work of a large number of middle class women. In addition, much 
of the early voluntary and state organised welfare measures adopted during the 
early decades of the twentieth century, such as those associated with working 
class housing, relief of poverty, sanitation and infant welfare "were predicated 
on the continued existence of this work force. "86 The tradition of home visiting 
continued and given the campaign to reduce government expenditure, (note 
especially the restrictions placed on outdoor relief after 1871) and middle 
class interest in raising the domestic standards of the poor, family visiting 
was increasingly undertaken to ascertain the circumstances of the family prior 
to any provision of charitable relief and to give advice to wives and mothers 
on their domestic responsibilities. With regard to the latter, the main aim was 
to encourage thrift, cleanliness and good household management and to ensure 
that mothers paid attention to infant care and the schooling of children. In 
this respect, the Ladies' Health Society of Manchester and Salford (previously 
the Ladies' Sanitary Reform Association), established in 1862 in response to the 
growing interest taken in public health and sanitary reforms, was of some 
importance in establishing a system of door to door visiting amongst the poor. 
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The society sought to promote higher standards of hygiene, childcare and 
household management and "to elevate the people physically, socially, morally 
and religiously. "87 It soon became apparent to the early organisers that middle 
class visiting of the poor was ineffective in bridging the social barriers 
between the classes in order to promote cleanliness. Therefore, it soon became 
the policy of the society to employ "respectable" working class women for a 
small salary to carry out the work. Under the supervision of middle class women, 
each visitor was issued with a set of rules outlining the objectives of the 
visits. The early health visitors worked hard to promote cleanliness in 
environmental conditions which persistently undermined their aims but they were 
also engaged in a process of attempting to transform patterns of family life. 
The following extract, from the rules issued to visitors, gives some indication 
of the importance attached to promoting a way of life in accordance with that of 
the more financially secure and respectable members of the working classes. 
.... "They must urge the 
importance of cleanliness thrift and temperance on 
all possible occasions. They are desired to get as many as possible to join the 
mothers' meetings of their district to use all their influence to induce those 
they visit to attend regularly at their places of worship and to send their 
children to school. "88 By the early decades of the twentieth century, health 
visiting had become well established in a number of urban areas. 
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In spite of the efforts made by middle class reformers to promote the 
values of thrift and self help, not least through family visiting, there was 
also concern that much charitable work was inefficient and did not encourage the 
values it professed. The contrast between the values of thrift and self help and 
the frequent indiscriminate relief of poverty, led many middle class reformers 
to conclude that charity, when expressed by giving money to the poor also 
contributed to their "pauperisation". This conclusion inspired the formation of 
the Charity Organisation Society. The Society set out to rationalise and 
coordinate the operation of private charity and its relationship to public 
relief. It resolved to reduce the amount of money spent on poor relief and to 
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deter begging and indiscriminate alms giving. The Society's main method of 
achieving this was by attempting to ensure that charitable funds were restricted 
to those who were deemed to have the capacity to improve themselves. In 1869, 
Government policy endorsed the work of the C. O. S. when it aimed to curb the 
forty percent increase in poor law expenditure incurred between 1850 and 1870. " 
The President of the Local Government Board, George Goschen, issued a memorandum 
urging that where ever possible outdoor relief should be cut back; "deserving" 
applicants for relief were to be referred to charities the "undeserving" to be 
placed in workhouses. "90 Poor Law administrators were urged to ensure 
cooperation between Guardians and charities operating on C. O. S. principles. 
The C. O. S's emphasis on the use of rational methods to organise poor 
relief attracted the well-educated professional sections of the upper middle 
classes and expressed, in the main, the views of "the elite of professional 
London. "91 Its early influence, especially with government support, soon spread 
beyond London, as it forged close links with similar organisations in other 
towns and cities. Its principles and methods, not only influenced the operation 
of these organisations in England but conditioned social work amongst the poor 
in other countries, particularly the United States and Australia. The C. O. S. was 
a most efficient propagandist body which "enlisted the support of many eminent 




importantly, C. S. Loch the Society's Secretary from 1875 to 1914 played a major 
part in promoting the ideas of the C. O. S. throughout his long period in office. 
He was not only a prolific writer and lecturer but he also served on various 
Royal Commissions dealing with the welfare of the poor, thus achieving for the 
C. O. S. "a degree of influence in government circles which was rather greater 
than the Society's contribution to philanthropy. "93 The C. O. S. attempted to 
reconcile the values of thrift and self help with charitable relief for those 
who, although not destitute, were unable to earn enough for their needs. 
Therefore, without regard to the deficiencies in the labour market and the wage 
form, the aim of the C. O. S. was to restrict payments to cases where it was 
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judged that the cause of poverty could be removed by charitable action which 
would prevent destitution and recourse to the Poor Law and would re-establish 
the financial independence of the family. The C. O. S. pioneered the practice of 
social case work to assess the family circumstances of a person seeking relief, 
so that the assistance given might promote self help and independence. For the 
C. O. S., "Cash payments were appropriate as a temporary measure so long as they 
were followed by positive signs of moral improvement" and this could only be 
assessed and encouraged by social work with the family. 
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Family visiting by an 
enquiry officer became the established practice of the C. O. S. Thus on the one 
hand, its anti-state philosophy fostered strong opposition to social policies to 
financially assist the W. C. F. H., such as old age pensions and school meals but 
on the other, it pioneered case work methods and training measures which 
supported interventionist strategies to reform the family and which had a 
crucial influence on future state organised social work. By the turn of the 
century their anti-state philosophy was in growing conflict with the increasing 
support given to measures of assistance for the W. C. F. H. 
During the 1870's, the Education Acts (1870,1876), the Public Health 
Acts (1872,1875), the Factory Acts (1874,1878) and the establishment of the 
Local Government Board (1871) signalled a reversal in the earlier predominance 
of laissez-faire doctrine. In spite of the widespread acceptance of this 
doctrine, there were a number of forces operating to undermine its predominance 
even at a time when this ideology was at its most powerful. Concern over the 
conditions of child labour in factories and fears over the fatal effects of 
epidemic diseases gave rise to campaigns for social legislation in the early 
thirties just when the 1834 Poor Law Amendment Act gave full expression to 
laissez-faire ideology. Factory legislation provides one of the earliest 
examples of reformist pressure in Parliament to secure policies which affected 
the operation of the W. C. F. H., and also illustrates the paternalistic nature of 
the factory movement. Embodied in this legislation was the notion that children 
could not be defined as "free agents" but were instead individuals who required 
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protection. Moreover, in the course of protective legislation, following the 
precedent set by the 1842 Mines Act, women were soon included in the definition 
of persons requiring protection from the harshness of existing working 
conditions. 
Living conditions in the rapidly growing urban areas were also 
attracting the attention of social reformers. In the years between 1801 and 
1851, the population of Britain doubled and did so again in the next sixty 
years. 
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This together with the movement of population from rural to urban areas 
resulted in severe problems regarding housing, water supply and sanitation, 
which increased the deleterious and often fatal effects of epidemic diseases. 
Most important in stimulating some government action were the cholera epidemics 
of 1831-2,1848-9,1854 and 1866-7.96 In 1831, a central Board of Health was 
established by royal proclamation and soon there were at least 1200 local boards 
established, but it is doubtful, given existing knowledge of the causes of the 
disease, whether the action taken had much effect on the progress of the 
epidemics. More important was the growing awareness amongst doctors of the link 
between environmental conditions and the incidence of disease as well as the 
attention drawn to the economic costs of disease to the Poor Law rate since at 
the death of the breadwinner in the family dependents were frequently forced to 
turn to poor relief. The early primarily permissive legislation, (the 1853 Act 
making vaccination compulsory was an exception), had minimal effect until the 
1866 Sanitation Act. The badly drafted Act, initially, did little to change the 
existing administrative chaos, but it firmly established state responsibility 
for sanitary conditions by extending central government control, by making it 
compulsory for local authorities to exercise their sanitary powers and by 
instigating a Royal Sanitary Commission Report published in 1871.97 Central 
state responsibility was reinforced by the 1871 Local Government Act and on the 
recommendations of the Report, the 1872 Public Health Act increased the 
responsibility of Local Government and ensured that the country was covered by 
sanitary authorities, run by a basic staff supervised by medical officers of 
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health. The 1875 Public Health Act consolidated previous legislation and spelled 
out the duties of the sanitary authorities. 
For most of the nineteenth century, there was little recognition that 
poverty, poor housing conditions and poor health were related to the 
inequalities which were part of the economic and social system but at the same 
time, temporary unemployment, due to trade fluctuations, characterised the lives 
of the majority of the working classes and was evidence of the fallaciousness of 
the belief that poverty was caused by idleness or the moral weakness of the 
individual. Although mid-nineteenth century prosperity tended to reinforce this 
false conception, the economic depression which occurred from the late seventies 
to middle nineties not only increased unemployment but revealed to a greater 
degree the poverty caused by low wages and underemployment. In spite of the 
overall increase in real wages, there appeared to be no decline in the extent of 
poverty, thus undermining the belief that industrial progress alone would, in 
the long term, abolish poverty. This to some extent brought about a change in 
attitude towards poverty on the part of middle class reformers, which coincided 
with an extension of working class struggle to secure improved standards of 
living. Together these laid the foundation for a growing demand for social 
policies relating to the reproduction needs of the W. C. F. H. 
During the "depression" a number of new factors impinged on the 
development of working class politics. Trade unionism, more organised since the 
formation of the Trades Union Congress in 1868, now attracted a growing number 
of unskilled workers, so that by the 1890's the T. U. C. had over a million 
members. The "New Unionism" of the unskilled workers who faced a greater degree 
of economic insecurity, had characteristics which made it distinct from the 
older unionism. The new unions had low entry fees, placed less emphasis on 
benefits and more on strike action to achieve the objective of higher wages. 
Members of the older unions did not approve of strike tactics as they believed 
that such tactics were only likely to be successful during periods of economic 
expansion. Unions were however, united in their demand for an eight hour day. 
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This was the time when women obtained a foothold in the male dominated trade 
union movement. Women's early struggles to organise and protect themselves 
against capitalist exploitation were conducted against a historical background 
of male combination and unionism which in most cases, had excluded women. 
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it 
is within this context that Emma Paterson, the founder of the Women's Trade 
Union League, established in 1874, exposed the specific exploitation of women, 
with regard to low wages and disregard of skills, and urged women to combine in 
order to redress the balance between male and female wage labour. 
After some initial suspicion towards the middle class representatives of 
the League, Mrs. Paterson and Miss Simcox, representing the three London 
Societies of Bookbinders, Upholstresses and Shirt and Collar Makers were allowed 
to attend and give papers at the Trades Union Congress held in Glasgow in 1876. 
In the following year, the Leicester Congress exposed the major division between 
men and women trade unionists, when the three women delegates opposed a 
resolution put forward by the cotton unions in favour of extending restrictions 
of female labour in the new Factory and Workshops Bill. Mrs. Paterson argued that 
although it was necessary for factory legislation to distinguish between child 
and adult labour, it was not in the interests of women that a distinction should 
be made between male and female labour, instead the legislation should apply 
equally to men and women. This was patronisingly dismissed by the secretary of 
the Parliamentary Committee who implied that the women did not fully understand 
the necessity of curbing female wage labour, in order that working class wives 
should be able to devote their time and labour to the family. He insisted that 
the men should "use their utmost efforts to bring about the condition of things, 
where their wives should be in their proper sphere at home, instead of being 
dragged into competition for livelihood against the great strong men of the 
world. " 
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This view appeared to command the support of the Congress who voted 
overwhelmingly in favour of the resolution. With regard to the maintenance of 
female domestic labour, it would be wrong to conclude that the leaders of the 
League were opposed to married women devoting more time to domestic labour. As 
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Emma Paterson explained, legislation to curb women's employment would further 
weaken women's position making it more difficult for them to resist 
exploitation. She believed that a reduction in the hours of paid work undertaken 
by women would be best achieved by campaigns to increase their wages because she 
was convinced that, "If the work were better paid, women would be glad enough to 
work shorter hours. "101 It was also her opinion that protecting women's wage 
rates would militate against the ability of employers to cut men's wages because 
of the existence of cheap female labour. 
The conflict between the League and male trade unionists persisted into 
the eighties but gradually the League's stand on protective legislation was 
undermined by the continued use of women workers by employers to undercut male 
wage rates. The women workers who attempted to combine to struggle against their 
exploitation, at this time, had little support from male trade unionists. Even 
when some moral support was given the trade union movement, anxious about its 
financial stability, were only prepared to incur expenditure on behalf of male 
labour. 
102 
Women workers remained caught in the trap of weakly organised labour, 
a situation which the League had little power to change, not least because "it 
lacked the funds to carry on a dynamic organising campaign. " 
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In this way 
women workers continued to provide a source of cheap labour and leaders of the 
League were forced to reconsider their stand on protective legislation. With 
this major source of conflict removed, from the late 1880's onwards, there was 
less friction between the League and the male trade union movement. It was also 
at this time that the match girls' strike drew further attention to the specific 
exploitation of women. Following the strike, one of its leaders, Clementina 
Black, the secretary of the League, left this organisation to set up the 
Women's Trade Union Association in 1889. Although these actions were supported 
by some male trade union leaders, if Keir Hardie was a typical example of this 
support, it was not whole-hearted in terms of protecting female wage labour. 
Hardie believed that it was necessary to organise women in order to safeguard 
male unionism but he also believed that "in future all women would return to a 
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domestic life. "104 From this point onwards, the male unions were gradually 
opened up to women, but with the aim of maintaining male control and in most 
cases with the aim of protecting the superior position of male wage labour, thus 
reinforcing women's growing structural subordination in the labour market. 
Trade unionists continued to give primacy to strategies which would 
enable married women to devote themselves to their domestic responsibilities and 
in the case of women in the labour force, they supported policies to reduce 
competition between men and women without endangering the economically 
privileged position of male wage labour. 
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In this way, the League's original 
aim of redressing the balance between male and female wage labour became a lost 
cause, when the specific exploitation of wage-earning women was defined in terms 
of the primacy of portecting male wage earners as a method of advancing the 
economic security of the wage-dependent family. It was during this period that 
"the family wage emerged as an important bargaining point for the trade union 
movement and with it came the idea that, ideally, the wife's place was at home 
or at least that any wage earning that she died was of secondary importance. " 
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This paralleled the position adopted by the Women's cooperative Guild set up in 
1884 to promote the self-improvement of working class wives and the ideals of 
cooperation. The middle class leadership of the Guild endorsed the view that "a 
woman's place is in the home" and its members were drawn fromthe respectable 
stable section of the working classes, where women's work centred around their 
domestic responsibilities. 
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The Guild as a whole reflected the values and 
interests of this group whose daily lives were devoted to the care of the home 
and family. At branch meetings classes were organised "on dress making and home 
nursing, " clothing clubs and children's clubs were set up; "members studied 
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cooperative principles and loyalty to the cooperative store was paramount. " 
As the Guild evolved, the leadership's "concern with women as peaceful home 
makers" changed to an interest in "women as peaceful agents of social reform, " 
so that by the beginning of the twentieth century, the Guild had become involved 
in campaigns for female enfranchisement, divorce law reform and improvements in 
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conditions of maternity. 
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A resurgence of socialist ideas also occurred towards the end of the 
nineteenth century. In 1881, the Marxist Democratic Federation was formed and in 
1884 it became the Social Democratic Federation. In the same year the Fabian 
Society was set up and initially there were "tangible links" between the two 
organisations. 
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In 1883, the S. D. F. outlined a marxist programme of 
revolutionary working class political action which included a campaign for 
legislation to secure an eight hour day. Although the S. D. F. attracted a number 
of politically active artisans such as Tom Mann and John Burns, there was very 
little response from the more secure employed workers and its efforts to 
politically organise the unemployed of London was equally unsuccessful. 
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Apart 
from the lack of response to the revolutionary socialism of the S. D. F., its 
members also had little influence over the growing demand for social policies 
because they were convinced that welfare provision would undermine working class 
control over their own lives. 
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More important in this respect, were the ideas 
of the leaders of the Fabian Society. The Fabians, like other socialists, were 
critical of the Capitalist System and in particular "were convinced of the 
incapacity of the free market significantly to diminish poverty and inequality, " 
but they rejected a marxist revolutionary approach in favour of gradualist 
change within the existing system. 
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Importantly, they saw the state as a 
neutral apparatus, rather than the expression of the power of the dominant class 
and were in favour of a socialist state based on policies evolved by experts 
trained in the social sciences. Working towards this aim, Beatrice and Sidney 
Webb, together with other influential middle class intellectuals, formulated 
policies and campaigned for collective measures by central and local government 
to extend state provision in the spheres of education, health, housing and 
income maintenance. They played a leading part in the extension of "municipal 
socialism" especially within the newly formed L. C. C. The Webb's were concerned 
to press their ideas on leading politicians and civil servants. 
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At first, 
they and other members of the Fabian Society attempted to influence the policies 
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of both the Liberal Party and the Independent Labour Party but broke with the 
latter over the question of imperialism and the Boer War and with the former 
following the failure of the Liberal Government to act upon the Minority Report 
on Poor Law Reform in 1909. After this the Fabian Society turned its attention 
to the recently formed Labour Party. 
Universal male suffrage had made Parliamentary representation more 
important to the Labour movement and the employers' hostility to the expansion 
of trade unionism at the end of the 1880's together with the Liberal Party's 
relative indifference to the "labour question" had made direct labour 
representation in Parliament a more important issue. The first step towards this 
was taken in 1893, when the Independent Labour Party was formed and the second 
in 1900 when the Labour Representative Committee was set up. 
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At the following 
general election, six months later, two of their candidates obtained seats in 
Parliament but in the 1906 election twenty nine seats were secured by Labour 
candidates and the "L. R. C. assumed the name of "Labour Party. "" 
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Initially the 
Labour Party did not have a distinctive policy, partly from concern to win the 
support of the Liberal trade unions but from 1906 onwards it took on a more 
socialist character, in the sense that it adopted the collectivist and 
gradualist approach proposed by Fabian socialists, with the aim of achieving 
social policies to counteract the worst effects of the capitalist system. In 
this respect, the Labour Party began to put forward a policy of state 
intervention within capitalism rejecting the revolutionary political aim of 
overthrowing capitalism. Importantly, with regard to social policies relating to 
the reproduction needs of the working class family household, Labour Party 
policy was increasingly influenced by the proposals outlined by the Fabians. In 
particular, the Minority Report on Poor Law Reform was accepted and provided the 
basis for discussion of future policies on poverty as well as the demand for a 
state medical service. This to a large extent helped to counteract the hostility 
of the labour movement towards the Fabians, generated by Sidney Webb's part in 
creation of the 1902 Education Act, whereby the democratically controlled school 
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boards favoured by the labour movement were abolished to make way for Local 
Education Authorities, more directly controlled by central government. With 
regard to policies on education, the Labour Party continued primarily to be 
influenced by proposals pioneered by the I. L. P. and by Margaret McMillan in 
particular. It therefore supported free school meals, a school medical service, 
school clinics and free education for all children up to the age of sixteen. 
Moreover, Labour women took an increasingly active role in campaigning for 
social policies relating to the reproduction needs of the working class family. 
In 1906, the Women's Labour League was founded to support Labour representation 
in Parliament and this included a campaign for female suffrage to secure labour 
women's representation in central and local government. 
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But from its 
inception the League also sought to play a specific role in achieving reforms 
associated with improving working class family life. At the League's first 
Annual Conference held in Leicester in 1906, Margaret McDonald outlined their 
specific aims. "They would not restrict their activities to limited domestic 
matters but they had a special contribution to make on the many questions on 
which women's knowledge was more extensive, such as the feeding of children, 
women's work, old age pensions and many things which closely affected home 
life. 
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It was their aim to fight alongside men to achieve equality. They were 
in favour of the total abolition of child labour, a Bill to compel local 
authorities to provide free school meals for needy children, and campaigns to 
encourage women to take an active part in public affairs. They were also in 
favour of a comprehensive system of medical inspection in schools but saw this 
of little value unless treatment was also provided, through school clinics, 
hospitals etc. They also supported the work of the maternity and child welfare 
movement and were in favour of state policies to advance this work. 
By the first decade of this century support for a collectivist approach 
had been strengthened by a change in emphasis in the attitudes of middle class 
reformers towards solving the problems of poverty and deprivation. Most 
conspicuously, concern with sanitation had provided support for permissive 
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legislation relating to working class housing. The so called "gas and water 
municipal socialism" made an important contribution to living conditions in a 
number of large towns and cities, but there remained a marked reluctance to 
'intervene to any large degree in the housing market. The 1885 Royal Commission 
on the Housing of the Working Classes, reported that there was a serious 
shortage of adequate housing, and the 1885 and 1890 Housing Acts eased borrowing 
for local authority house building. Between 1890 and 1904, £4.5 million was 
borrowed but this only marginally improved housing conditions. 
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The bulk of 
the expenditure was by the London County Council but even in this instance less 
than two percent of its population had been housed by the L. C. C. In addition, 
from the 1880's onwards, the publication of a significant number of books, 
articles and pamphlets, drawing attention to existing poverty and deprivation, 
especially in London, further undermined confidence in the non-interventionist 
approach to poverty. 
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This trend was reinforced by the large number of 
official investigations into various aspects of working class life. * Overall, a 
more receptive milieu was being created for the poverty studies conducted by 
Booth (1889-1903) and Rowntree (1901), which for the first time systematically 
revealed the extent of poverty in parts of London and in York and also paved the 
way for further investigations, so that "The distribution of wealth and poverty 
were examined more systematically between 1900 and the first word war than ever 
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before. " 
The empirical investigations undertaken demonstrated that 
* Royal Commissions were set up to investigate Labour (1893-4); Housing of the 
Working Classes (1884-5); Aged Poor (1895); Depression of Trade and Industry 
(1886); Sanitary Laws (1871); Factory Acts (1876). Select Committees examined 
Distress from Want of Employment (1895); National Provident Insurance (1885-7); 
Old Age Pensions (1896,1899); The Sweating System (1890); Poor Law Relief 
(1888). 
P. Thane "Foundations of the Welfare State" 1982 p. 44). 
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industrialisation, as well as raising incomes, appeared to have increased the 
number of low-paid unskilled jobs and had done little to solve the problem of 
rural poverty. In the lower income groups it was impossible for families to 
survive on a single wage and the difficulties faced by women who were required 
to support dependent husbands, parents and children were particularly acute, 
especially as neither high wages nor action by the state came to their 
rescue. "122 Sickness and old age were also seen as important factors in causing 
poverty but the main conclusion was "that low paid and large family size were 
still the major causes of poverty. "123 Thus empirical research began to 
consistently reveal the extent and some of the causes of poverty but without the 
advantage of a theory which could adequately reveal the relationship between the 
wage dependent household, the family cycle and the capitalist labour market. 
In spite of the increased information on poverty produced by these 
studies, there remained a strong and persistent opposition to further state 
intervention, especially as this would mean an increase in public expenditure 
and an extension of taxation. Therefore the pace of change towards a more 
collectivist approach was slow. 
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In this respect the growing strength of 
organised labour and the Boer War were the two major factors in generating a 
shift towards a policy of further intervention. Initially, the high cost of the 
war reinforced the Conservative Government's reluctance to pursue a policy of 
social reform in the Disraelian tradition of Tory philanthropy, but more 
importantly in the long run, the war also gave rise to widespread concern with 
the physical fitness of the nation. 
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The rejection of large numbers of 
recruits due to lack of fitness, together with Britain's poor military 
performance during the war, produced acute concern with national fitness which 
"gave a new urgency to discussions on the extent of poverty, sickness and 
disability. "126 This concern culminated in the publication of the 1904 Report of 
Interdepartmental Committee on Physical Deterioration, which suggested that 
further measures were necessary to secure the health and welfare of the future 
generation and more specifically the Report "strongly urged that both medical 
130 
inspection and feeding should be undertaken within the state education 
system. "127 The growing strength and organisation of the labour movement was the 
other important factor promoting further legislation because the challenge of 
Labour meant a competition for working class votes which the Liberals could not 
ignore. Social reform was not a key electoral issue in 1906 nevertheless the 
Liberals, in office, became a reforming government and passed a series of acts 
concerning the welfare and financial security of the W. C. F. H. particularly in 
relation to the reproduction needs of the elderly, children, the temporarily 
unemployed and sick workers. 
The first reforms undertaken were those recommended in the Report on 
Physical Deterioration, that is, the Education (Provision of Meals) Act 1906, 
the Education (Adiqinistrative Provisions) Act 1907, which enabled local 
authorities to provide school meals for needy children and established a system 
of school medical inspection in state elementary schools. This was followed by 
the 1908 Children Act which consolidated previous legislation regarding the 
protection of children and their treatment under the law. This legislation was 
part of a broader trend of official concern with the health and welfare of 
children which will be discussed further below. Next came the legislation 
relating to the elderly which gave a small degree of financial security to some 
of the oldest members of the working classes. The introduction of old age 
pensions for the "respectable" poor in August 1908 was the first state financed 
cash benefit to meet the reproduction needs of the working classes outside the 
Poor Law. Moreover, since this legislation was aimed at improving the financial 
position of old people not dependent on the Poor Law, it is likely that it also 
reduced the financial burden of the elderly on their kin who by both convention 
and law were responsible for their maintenance. Thus it probably indirectly 
benefitted members of the existing labour force. The prominence given to 
National fitness and efficiency128 at this time paved the way for further 
legislation relating to the existing work force. The insurance principle, 
rejected for old age pensions, was the method employed for this new legislation 
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to give some financial protection to workers during relatively short periods of 
sickness and unemployment. The funding of this scheme was based on weekly 
contributions shared unequally between workers, employers and the state (4d 
employee; 3d employer; 2d the state; the charge on women workers was 6d rather 
than 7d), which gave insured workers a sickness benefit divided unequally 
between the sexes. (10s a week for men and 7s-6d for women for the first 13 
weeks and 5s a week for men and women for a further 13 weeks). Insured workers 
were also entitled to free medical treatment from "panel" doctors organised by 
local Insurance Commissions. There was 30s maternity benefit for the wives of 
insured men but apart from this, dependent women and children in the family were 
not covered by the Act. This gives some indication that the main purpose of the 
legislation was to ensure the health and efficiency of the work force whilst 
providing some financial security to the wage-dependent household by the 
provision made for the male breadwinner. 
The second part of the Act, relating to unemployment insurance, 
represented a further interventionist step in the field of employment and was 
linked to earlier legislation (1909 Labour Exchange Act) which provided state 
organised and financed labour exchanges to facilitate the mobility of 
labour. 
The new compulsory unemployment insurance scheme was restricted to "a clearly 
defined range of industries susceptible to fluctuations, (building, 
construction, mechanical engineering, iron founding, vehicle construction and 
saw milling). "129 Taken together, the legislation represented a form of state 
collectivism which aimed to secure the more efficient operation of the free 
market economy "The former reduced the intervals between jobs whilst the latter 
shared the risks of longer periods without work between all workers in an 
industry. " 
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The 1911 National Insurance Act advanced the interests of a large 
number of mainly male workers but by adopting the insurance principle, the Act 
also insured that workers would fund the largest share of their own welfare. In 
terms of status differences, it was also suggested that the insurance principle 
not only provided workers with financial protection away from the social stigma 
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of Poor Law Relief but by contributing to their own welfare, workers were able 
to further maintain their self respect and independence. The Act did little to 
advance either the status or financial security of women, whether as dependent 
wives or as wage workers. National insurance as a method of collective state 
intervention for dealing with the poverty created by industrial capitalism 
sought to make capitalism more efficient. In so doing it made concessions to the 
Labour movement without having to address the creation and distribution of 
wealth and income associated with this mode of production and hence ignored the 
root cause of poverty. More importantly regarding the poverty experienced by 
women, this approach to social welfare disregarded the need to assess the 
relationship between the wage dependent household and the capitalist system of 
production. 
To summarise, whilst marxist economic theory has stressed the mystifying 
power of the wage form in concealing the economic exploitation of wage labour 
this does not mean that there were no visible signs of the exploitation of the 
working classes, it was concern over the physical condition of children which 
first led to campaigns and social legislation for their protection and this 
approach was soon extended to include women. Capitalist expansion produced rapid 
urban growth in the industrial centres and concern over living conditions in 
these areas and their effects on the population at large, gave rise to further 
legislation on public health. fear over the political effects of poverty, 
ignorance and illiteracy was partially responsible for state intervention into 
the previously voluntary provision of working class education. Furthermore, the 
operation of the principles of a free market economy inevitably produced 
deficiencies in the labour market and the wage form in providing an income to 
meet the reproduction needs of the working classes. Thus except where labour 
organisations had furthered the economic security of the working classes, 
poverty continued to characterise the lives of working people, even in 
employment. Poor Law provision with its aim of deterring rather than relieving 
poverty, could do little to mitigate this even without the persistence of the 
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penalising and stigmatising ideology which it engendered. Therefore, this 
inherent deficiency also generated pressure for further policies of state 
intervention to facilitate the more efficient operation of capitalist production 
which included limited measures to improved the conditions of reproduction of 
the W. C. F. H. 
Social polices: the education, care and protection of children. 
Factory legislation to curb the employment of children established the 
right of the state to intervene and protect children engaged in industrial 
production. This initiated a trend which both diverged from the predominant 
laissez-faire doctrine and conditioned the operation of the W. C. F. H. It began to 
limit the contribution made by children to the household budget and reinforced 
the belief that the married woman's primary role was that associated with her 
domestic responsibilities. Support for factory legislation was linked to the 
interest taken by middle class reformers in the education and training of 
working class children. The 1833 Factory Act which excluded children under nine 
from all textile mills and factories, with the exception of silk mills, also 
introduced two hours of schooling each day for children between the ages of nine 
and fourteen and provided for the appointment of factory inspectors to secure 
compliance. The education clause did have the overall effect of discouraging the 
employment of children under thirteen, but the methods of inspection were 
inefficient and allowed for widespread evasion, whereby employers and parents 
frequently colluded to avoid the restrictions. 
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At best, schooling meant 
little more than learning to read the bible and at worse children were schooled 
"in factory corners by illiterate factory employers. " 
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The 1844 Factory Act 
established the half time system of work for children and enlarged the 
definition of "unfree" agents to include women. 
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Children could now be 
employed from the age of eight but for no more than six and a half hours each 
day. They were also required to attend one session of schooling each day either 
in the factory or at a local school. 
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At this time, schooling for working class children, outside the factory, 
was mainly provided by two voluntary religious societies: the National Society, 
an Anglican body established in 1811 and the British and Foreign School Society, 
a non-conformist body established in 1808. The main aims of these schools were 
to teach christian morality, social deference, and the 3 R's. 
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However, by the 
1840's, a number of forces were operating to extend state control relating to 
the education of working class children, In 1833, a grant of £20,000 for school 
buildings had been made to the religious societies and annual grants were made 
after this. In 1939, as a result of "pressures for a body to supervise the 
proper use of Parliamentary grants", the Committee of the Privy Council on 
Education was created to inspect the work of voluntary societies. 
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Government 
inspectors were appointed to carry this out and the committee was instrumental 
in stimulating a series of inquiries and commissions to promote further 
expansion. 
Initially a central figure in this process was James Kay-Shuttleworth 
who had previously been a Poor Law Reformer concerned with the schooling of 
"pauper" children. He believed that education was one of the best antidotes for 
both pauperism and the revolutionary anarchy which he feared might overtake 
working class reformist politics. In some respects Kaye's reforming activities 
attracted the opposition of the religious organisations especially as he 
advocated that no single creed should dominate a state supported system of 
education but many of his ideas were in accord with the approach to education 
adopted by the churches. In particular, he insisted that schools should include 
teaching on the importance of family life, the gender specific duties associated 
with this and that girls should be given special instruction in domestic skills. 
In a pilot scheme (the Norwood School) to promote reform, Kay had specifically 
organised domestic training for girls which included, the cleaning of teachers 
appartments, waiting on them at table, plain cooking, instruction in the 
washhouse and laundry, domestic hygiene, the care of infants and the rudiments 
of sick nursing. Like other middle class philanthropists of the period, Kay 
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sought to improve the condition of working class children by endorsing the 
sexual division of labour in the family and the traditional patriarchal relations 
associated with this and by promoting policies to achieve higher standards 
regarding women's domestic responsibilities. 
By the time Kay resigned in 1849, many of the reforms he envisaged had 
yet to be implemented but state intervention into working class education had 
been firmly established, mainly through a process of administrative growth which 
continued in the years leading up to the 1870 Education Act. 
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The aims of the 
Act was to fill in the gaps left by the voluntary organisations and thus create 
a universal independent system of schooling for working class children. In spite 
of voluntary provision and the earlier state involvement there were "enormous 
gaps to fill" as only about forty per cent of working class children between the 
ages of six and ten attended school and this fell to a third between the ages of 
ten and twelve. 
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In 1880 the Mundella Act made attendance compulsory between 
the age of five and thirteen with exemptions from the age of ten (raised to 
eleven in 1893 and twelve in 1899). The half time system which facilitated the 
early employment of children continued until 1918 when it was abolished and the 
school leaving age raised to fourteen. Other measures to secure school 
attendance were endorsed by the Sandon Education Act 1876, which placed the 
responsibility for attendance firmly on parents, with school attendance 
committees-to supervise this and by the abolition of school fees in 1891. By the 
final decade of the century school boards were as important as church schools in 
providing education for working class children. 
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Many school boards operated schemes for compulsory attendance before 
1880. By December 1871,27 school boards were operating such schemes but they 
allowed for half or full time exemption between 10 and 13. The use of the half 
time system declined rapidly in some areas such as London, where the figure of 
2,417 half timers in 1879 had fallen to 693 by 1893 but in other areas, 
especially in the northern textile towns, it remained an important part of the 
elementary system. 
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Teachers had an important part to play in securing 
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attendance and it was in their interests to do so seeing that government grants 
were tied to the average attendance levels at schools. 
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Their approaches to 
this problem varied; making the school more attractive to children was the 
positive approach but frequently teachers adopted punitive methods such as the 
caning of one reluctant eight year old school boy. 
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The punitive approach 
attracted the anger and hostility of many working class people but the "linch 
pin" of compulsory attendance was the school attendance officer. Initially, the 
London school board saw this as a position best filled by a woman but this did 
not materialise. 
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Instead this new form of "social work" soon attracted men 
from authoritarian occupations such as soldiers, policemen, prison officers and 
rate collectors. Out of the 62 visitors appointed in London in 1876-8 only two 
were women, and five men were previously skilled manual workers. 
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It was the 
officer's responsibility to compile a list of children liable for compulsory 
attendance, with details of school attended and then to provide each school with 
the names and addresses of children who should be on its register. 
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A three 
tiered system of cautioning parents operated in the case of persistent 
absentees. First, parents were warned that they were legally responsible for the 
child's attendance; second, they were summoned before the divisional committee 
to give reasons for the child's absence and third, they could be summoned to the 
magistrates' court. School Boards were also asked to send persistent truants to 
residential or industrial schools. 
The extension of elementary schooling for working class children had a 
number of consequences for the W. C. F. H. and women's labour in this household. 
The combined effect of legislation to curb employment and to extend the 
schooling of children was to reduce the contribution made by children to the 
family economy and to raise the cost of rearing children. This often also had 
the consequence of reducing the mother's ability to do paid work in cases where 
older children were no longer available to look after younger children. The 
continuation of the half time system, however, meant that the financial 
contribution made by older children remained of some consequence to households 
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in areas where the system was exensively used. Compulsory education also had the 
dual effect of reducing parental control over the form of education received by 
their children whilst increasing parental responsibility towards ensuring that 
their children received formal schooling. In practice this responsibility fell 
on the shoulders of the mother who was expected to make sure that children 
attended regularly. She was also required to carry out the necessary tasks of 
disciplining, clothing and generally preparing children for school in a way that 
was to be increasingly conditioned by the expectations of middle class 
professionals working in this area. The organised labour movement's support for 
elementary education gives some indication that a significant percentage of 
working class parents were prepared to respond in order to take advantage of the 
education provided, but the ability of working class mothers to respond to their 
new responsibilities varied. For the more economically secure sections of the 
working class, where families were able to manage, for the most part, on the 
husband's wage or where the wife was able to supplement it with paid work, there 
was less strain than in poorer households where the labour of children still 
remained vital to the family's economic welfare. On the other hand, even if the 
more economically advantaged parents wanted to keep their children on at school 
beyond the compulsory school leaving age, this meant increasing economic strain 
on the household budget to cover the reproduction costs of children approaching 
adulthood. 
It is likely that where the advantages of schooling for their children 
were perceived, this was sufficient to ensure that mothers responded with 
practices that prepared children for school and encouraged them to conform to 
the demands of the teachers. whether or not maternal expectations were of social 
advancement for their children into non-manual or skilled manual occupations, 
elementary schooling was now a more important factor in the expectations of 
working class parents vis a vis their children. Moreover, even in the case of 
parents who anticipated that their children would take advantage of the half 
time system to earn money for the family, because their children's ability to do 
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this was dependent on their achieving required standard of schooling, there was 
good reason to make sure that children attended regularly and responded to the 
instruction given. For the poorest households where the children did not attend 
regularly, there were the visits from school attendance officers to secure 
compliance. If this did not succeed, when summoned before the School Board 
Divisional Committee, a close examination was made of the family's 
circumstances. Where poor attendance persisted, this could be followed by a 
summons to appear before the magistrate. Legally, the father was held 
responsible, but in practice, the mother most frequently bore the brunt of the 
coercive measures to secure the schooling of all children. In addition, 
curriculum reforms within the elementary system soon made domestic teaching to 
working class girls an important and integral part of the instruction given, 
with the aim of raising the standard of women's work in the family. (This will 
be discussed in detail in the body of the thesis). 
Prior to this compulsory vaccination against smallpox represents the 
first coercive act of direct state intervention into the reproduction of 
children. Vaccination was discovered as a method of controlling smallpox at the 
end of the eighteenth century, but it remained a killing and disfiguring disease 
amongst the poor throughout the nineteenth century. 
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Under a series of 
vaccination Acts in 1840,1853,1858,1867 and 1871 steps were taken to remedy 
this. The first Act introduced free vaccination, covered by the Poor Law rate 
and the Poor Law medical officer became the public vaccinator. 
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In 1853, 
vaccination was made compulsory for infants before they reached the age of three 
months but the problems encoutered in making people comply meant further 
legislation introducing fines or imprisonment for non-compliance. The 1871 Act 
raised the fine from 20s to 25s and allowed for longer prison sentences. 
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The 
medical profession, many of whose members had compaigned for compulsory 
vaccination, were critical of the strategy adopted because it undermined their 
authority and because they believed that the use of the Poor Law to achieve 
widespread vaccination was bound to provoke resistance. 
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This proved to be the 
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case as popular resistance due to suspicion of the authority of the Poor Law 
grew rapidly during the middle decades of the century. The compulsory aspect 
also drew widespread criticism from those who saw it as an invasion of 
individual liberty such as the M. P. who argued in the House of Commons that it 
was "the most absolute invasion of the sacred right of the parent, of the right 
of individual liberty at the bidding of medical supervision, that this country 
knows. "149 Opposition was also based on resistance to the extension of central 
government control, especially in the northern towns "with a strong lower middle 
class and working class who had a powerful voice in local political culture" and 
a history to opposition of the Poor Law. 
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The introduction of further 
compulsory powers under the Contagious Diseases Acts in the 1860's had 
strengthened opposition and in 1866 the Anti-Vaccination League was set up to 
consolidate and give voice to the opposition. 
The arguments of those who opposed vaccination more often than not 
exaggerated the problems associated with vaccination but they also contained a 
hard core of fact especially in relation to "public" vaccinations, given the 
techniques employed. The greatest danger was that associated with contaminated 
lymph but there were also problems associated with the vaccination technique 
itself. The methods employed by doctors ranged from using a lancet to cut the 
skin once (some surgeons cut too deeply and caused profuse bleeding), to the use 
of a "four pronged vaccinator" on average three or four times on an arm but in 
the extreme, six times on each arm. Vaccinators learned on the job, which was 
mainly left to untrained assistants and therefore led to a good deal of 
incompetence. In addition. they experimented with various methods in an attempt 
to diminish the large number of unsuccessful vaccinations. 
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There was, 
therefore, a strong case against compulsory vaccination which was further 
advanced in 1880, when "Jonathon Hutchinson, the rising authority on 
opthalmology and syphilis" publicly acknowledged that vaccination did 
occasionally transmit disease including syphilis. 
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Whilst the evidence on the 
efficacy of vaccination was well established by the end of the century, it was 
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also recognised that the case of the anti-vaccination lobby had some merit and 
in 1898 there was a return to permissive legislation. 
The case of compulsory vaccination usefully demonstrates that the 
extension of central government control met with opposition from those who saw 
it as an attack on individual liberty, parental authority and local government 
control and that the implementation of social policies is dependent on the 
response of local government bodies. It is however, difficult to assess the 
impact of this legislation on the working classes to which it was primarily 
directed. What is fairly clear is that from the first Act in 1853 and during the 
period when subsequent Acts attempted coercively to secure universal 
vaccination, the percentage of babies vaccinated did not rise dramatically. In 
1854, just before the compulsory legislation was implemented, the 
Epidemiological Society estimated that "53% of babies had received protection. " 
In 1898, the Local Government Board claimed that "61% of infants in England and 
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Wales had been vaccinated within the legal minimum of three months. . It is 
likely, therefore, that the increase was somewhere in the region of 8 per cent. 
It is also apparent that the number of babies vaccinated varied greatly 
throughout this period and that only patchy provision was made under the Poor 
Law. There is evidence to suggest that many Poor Law guardians were reluctant to 
incur expenditure on vaccination and that most efforts were made during 
outbreaks of the disease. 
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How frequently members of the working class were 
prosecuted under the legislation cannot be estimated but when this occurred they 
would be more likely to suffer imprisonment than classes who could afford the 
fine. Moreover, the responsibility for the high mortality rate from smallpox 
amongst the poor was again placed on the working class mother; it was her 
ignorance that was to blame for the low levels of vaccination and hence the high 
mortality rate. 
The role of the mother in the working class family also became the focus 
of official attention when, with wht emergence and growth of the infant welfare 
movement at the turn of the century, medical officers of health evolved 
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strategies to improve maternal care within the framework of the 1875 Public 
Health Act. The most important factor in the evolution of this movement was the 
persistently high infant mortality rate. During the second half of the 
nineteenth century, the general death rate declined but from the 1880's onwards 
there was a steady increase in the infant mortality rate. * The concern that this 
engendered was heightened by anxiety over the declining birth rate and as a 
result, attempts were made to assess the causes of infant mortality and to 
locate areas where strategies of prevention were most likely to produce a saving 
of infant life. From the range of causes noted in the Registrar General's annual 
reports, infantile diarrhoea, which in 1899 had accounted for one quarter of 
infant deaths, was selected for specific attention together with death from 
premature birth. In the case of diarrhoea, contaminated "matter" usually taken 
to be contaminated food, was judged to be the main cause. Although sanitary 
reforms to improve environmental conditions in urban areas were considered to be 
an important factor in contamination, medical officers were convinced that the 
chief preventable source of contamination was to be found in the preparation of 
* YEARS DEATH RATE DEATHS UNDER ONE YEAR 
per 1000 POPULATION per 1000 BIRTHS 
1851-1855 22.6 156 
1856-1860 21.8 151 
1861-1865 22.5 151 
1866-1870 22.4 156 
1871-1875 21.9 153 
1876-1880 20.8 144 
1881-1885 19.4 138 
1886-1890 18.8 145 
1891-1895 18.7 150 
1896-1900 17.6 156 
(G. F. McCleary "The Early History of the Infant Welfare Movement" p3) 
(H. K. Lewis ' Co. Ltd. 1933) 
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food in the home. For health officials, infant mortality was more a social 
problem relating to maternal care than a problem of sanitation, because, in 
their opinion the main and preventable cause of a large number of infant deaths 
was defective infant feeding by the mother. It was recognised that a pure milk 
supply was of some significance but because of a large number of deaths from 
diarrhoea of infants who were fed on condensed milk and a smaller number who 
were breast fed, this was not considered to be as important as maternal care. 
Instead health officials agreed that infant mortality could largely be 
attributed to the ignorance of and the lack of care and responsibility taken by 
the working class mother and therefore the most effective method of prevention 
was instruction in mothercraft to secure "domestic cleanliness and the right 
kind of food given in the proper quantities at the proper time and the proper 
way. "155 According to McCleary, health officials were aware that infant nurture 
meant more than this but the aim of educating working class mothers to recognise 
the importance of cleanliness and "proper" feeding methods was the main reason 
why the infant welfare movement evolved. 
This trend within the infant welfare movement towards educating women to 
accept their responsibilities for producing and rearing a healthy future 
population was further reinforced by the attention given to premature birth as 
another prominent cause of infant mortality. Not only did a large proportion of 
death certificates give this as the cause of death but from the annual 
statistics on infant mortality, death from premature birth appeared to be 
increasing. As a cause of infant mortality it had risen steadily from 12.8 in 
1876 to 19.9 in 1900.156 At first, it was suggested that this could be 
attributed to better record keeping but a number of medical officer of health 
were less certain of the validity of this conclusion and instead were convinced 
that this was another area where preventive measures could be adopted. In this 
respect, it was soon claimed that factory work was a major factor in the rise in 
infant deaths. Although there was no evidence to support this favoured 
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hypothesis, * it, nevertheless featured prominently in all future discussions on 
infant mortality and ways of achieving a decline. At the first National 
Conference on Infant Mortality, John Burns, in his Presidential address, 
declared to his audience, "We have got to restrict married women's labour as 
often and as soon as we can. "157 The interest taken in this aspect of infant 
mortality drew specific attention to methods of ameliorating conditions during 
both the anti-natal and post-natal period and to an analysis of the relationship 
between the health of the mother and the healthy development of the infant 
before and after birth. Thus the interests of health officials were extended to 
include apects of maternity and childbirth as well as infant nurture. The study 
of the ante-natal period was advanced, at this time, by the publication of 
Dr. Ballantyne's "Manual of Ante-Natal Pathology and Hygiene" in 1902. It was 
also in that year that the Midwives Act was passed which attempted to officially 
regulate midwifery practice by preventing untrained midwives from practising. 
However, the Act did not come into operation until 1910 and it was several more 
years before unqualified midwives no longer practised. 
Again infant welfarists saw the role of the mother as paramount in 
achieving a fall in premature births and in the survival of premature infants. 
This was best illustrated by the attitude and work of Dr. Sykes, the Medical 
Officer of Health for St. Pancras, who, by the early year of this century, had 
become a leading figure in the infant welfare movement. Sykes argued that during 
both the ante-natal and post-natal periods "efforts should be first exhausted 
upon the mother before confirming attention to the infant. 
158 
He suggested that 
health and social workers should play an active part in encouraging prospective 
mothers to seek advice on their health in order "that they may endow their 
*The figure for deaths from premature birth was higher in the rural areas such 
as Norfolk, where there were no factories, than in Lancashire and West 
Yorkshire, where large numbers of married women worked in factories. 
(G. F. McCleary "The Early History of the Infant Welfare Movement" 1933 p. 31) 
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offspring, with good constitutions and prepare themselves to suckle their 
infants when born. " 
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Sykes was also instrumental in the establishment of the 
St. Pancras School for mothers which sought to promote breast feeding and better 
care of infants. Apart from the schools for mothers, of which the above was the 
most comprehensive, a number of medical officers of health adopted other 
schemes, similar to those in France and the United States such as, milk depots, 
infant consultations and babies' welcomes. The first milk depot was opened at 
St. Helen's in 1899 to provide modified milk in sterilized bottles each with 
sufficient milk for one feed so as to avoid infection. Mothers were expected to 
give good reasons why they were not breast feeding and to bring their babies to 
the depot for weekly inspections and weighing. Other authorities adopted this 
practice as did a small number of voluntary organisations. Those who were in 
favour of milk depots argued that it was essential to make hand feeding safer if 
infant mortality was to be reduced but they drew criticisms from infant 
welfarists who claimed that they discouraged breast feeding. 
It was also at this time the family visiting pioneered by the Ladies' 
Health Socisty of Manchester and Salford was extended and became more 
specifically linked to public'health authorities and infant welfare. In 1890, 
the Manchester Corporation began to pay the salaries of visitors and their work 
came under the supervision of medical officers of Health. This process extended 
home visiting so that by 1905 14,424 houses had been visited and 14,554 leaflets 
on infant feeding, prevention of consumption and other health related subjects 
had been distributed. 
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By this time a number of other authorities were 
operating similar schemes of health visiting but most influential for the future 
development of this service in the direction of infant welfare was the scheme 
established by the Huddersfield Corporation in October 1905. It was the most 
extensive and systematically organised scheme to date and was based on the self 
help principle. In the words of the medical officer of health for Huddersfield 
visiting aimed to "help the mother to nurse her infant herself in her own 
home. "161 Of equal importance was the step taken to notify births under the 1906 
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Huddersfield Corporation Act to facilitate the visiting of all mothers with new 
born babies. 
The infant welfare movement benefitted from the national importance now 
attached to the health of children which had been generatd by the Boer War and 
the publication of the Inter Departmental Report on Physical Deterioration. 
Official support was given to the first National Conference on Infant Mortality 
held in June 1906. John Burns the President of the Local Government Board 
presided over the conference and it was held under the patronage of King Edward 
VII and Queen Alexandra. As an immediate consequence of the conference, the 
National Council for the Prevention of Infant Mortality was formed and further 
officially sanctioned conferences were held in 1908,1913 and 1914. In 1907, the 
Notification of Births Act was passed to further facilitate the work of health 
visitors. Parents were required to notify the medical officers of health of 
every birth within thirty six hours so that health visitors might make an early 
visit as this was considered to be the time when they were most effective. In 
1915, under the Notification of Births (Extension) Act this was made a 
compulsory requirement throughout the country. In addition, Dr. Arthur 
Newsholme, who had taken a special interest in infant mortality was appointed by 
John Burns, as the Medical Officer of the Local Government Board in 1908 and in 
a series of reports (1910,1913,1914) provided a statistical analysis of infant 
mortality. In such a milieu, there was a steady growth in the number of 
voluntary health societies operating in some way with the aim of reducing infant 
mortality, so that by 1911, there were about one hundred welfare centres in 
operation. As a result, the Association of Schools for mothers and Infant 
Consultations, the fore runner of the Association of Maternity and Child Welfare 
Centres, was formed in 1911 and in 1912, the National Association for the 
Prevention of Infant Mortality brought together various interested groups under 
one organisation. Further official approval of the initiatives undertaken by the 
infant welfare movement came in 1914, when the Local Government Board issued a 
circular advising County Councils and Sanitary authorities that Parliament was 
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considering an estimate "for a grant to be distributed by the Board in aid of 
expenditure of local authorities and voluntary agencies in respect of 
institutions or other provision for maternity and child welfare. " 
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Just as factory production had drawn attention to the conditions of 
child labour so compulsory schooling revealed the extent of malnutrition and ill 
health in school children. The 1906 Education (Provision of Meals) Act and the 
1907 Education (Administrative Provisions) Act empowered local authorities to 
provide school meals for necessitous children and allowed for the medical 
inspection of elementary school children. Importantly, a medical section was set 
up within the Board of Education to direct State control over the physical 
development of school children. Prior to the 1906 Act some provision of cheap or 
free meals for necessitous children had been made by voluntary societies as an 
aspect of middle class philanthropy. From its inception the C. O. S. took an 
interest in school meals, adopting the view that this form of charity should not 
be free because it would encourage parents to relinquish their responsibilities. 
Charities providing meals usually charged a penny but given the numbers of 
children who did not have the penny, most dinner associations ran up a deficit. 
In 1889, the London School Board conducted a survey of the associations 
providing meals for needy children and found that "overall 43,888 school 
children were habitually in want of food and of these less than half were 
provided for. "163 As a result the London Schools Dinner Association was set up 
in a relatively unsuccessful attempt to coordinate and improve charitable 
feeding. 
It was not until 1905 that the Government responded to the problem of 
the hungry and ill-nourished by the Relief (School Children) Order which gave 
authority to Poor Law Guardians to feed necessitous children'but for the most 
part, this measure did little to alleviate the problem of children suffering 
from malnutrition. 
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Not only were a large number of poor children whose 
parents were not technically destitute excluded but many children were prevented 
from claiming meals by their parents for fear of being defined as paupers. Apart 
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from the notable exception of Bradford, in most areas there was a further 
problem because the education authorities and the Guardians failed to agree over 
schemes for feeding children. The main consequence of this early attempt by the 
government to improve the reproduction of the future generation was to clearly 
reveal the problematic nature of state intervention in raising standards of 
reproduction through the mechanisation of the Poor Law. The evidence of the 
extent of malnutrition and physical disabilities and the inadequacy of existing 
provision, did not deter strong opposition to the Bill, when it was introduced 
in Parliament by a Labour back-bencher in 1906.165 Oppositon mainly reflected 
the position adopted by the C. O. S. who continued to maintain that this form of 
state provision would undermine parental responsibility and this view point also 
characterised the implementation of the legislation passed in December 1906. 
Local authorities were not compelled to act and they were free to make 
use of any existing voluntary schemes. Again Bradford was one of the first 
authorities "to levy a rate to support the provision of meals" but other 
authorities soon took similar action, by March 1908,40 authorities had done so 
and by March 1909, this figure had reached 85. Further progress was slow so that 
by 1912 only 131 of the 322 authorities had a programme of school meals. 
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it 
was expected that parents would pay according to means and that 
local 
authorities would recover costs from parents through the courts if necessary. 
The main concern was to establish both that the child was undernourished and 
that parents were too poor to feed the child properly. Most of those responsible 
for assessment were not convinced that there was a widespread social problem 
therefore the selection procedures which evolved were often rigorous reflecting 
a continued concern with maintaining parental responsibility and an anxiety over 
breeding a nation of spongers. 
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In some cases selection was left to the 
teachers but more commonly authorities established elaborate systems to 
investigate family circumstances and it became customary to establish school 
canteen committees to carry out investigative work. Opinion was still divided 
on whether malnutrition was due to poverty or to ignorance and indifference and 
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it was part of the investigative procedures to assess this as well as ensuring 
that parents made a contribution. This approach had been endorsed by the Board 
of Education in its Circular 552 issued in January 1907 which advocated that 
parents should be required to pay in advance whenever possible and reminded 
local authorities of their statutory duty to recover payment according to means. 
Thus concern to maintain parental responsibility took precedence over solving 
the problem of malnutrition and undermined the Government's aim of improving the 
health of the future generation. In addition, the Act may have removed the 
stigma of pauperism from parents who applied for meals but the selection 
procedures adopted ensured that a social stigma remained attached to provision. 
In most cases, parents still had every reason to doubt the prudence of asking 
for meals for apart from the stigmatising selection procedures prior to 
receiving meals, they were served in feeding centres, sometimes just canvas 
shelters in play grounds, which added to the social stigma attached to provision 
of equal importance was the doubtful nutritive value of the meals which, mainly 
reduced to the bare necessities, were also frequently unappetising and usually 
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of poor quality. 
The introduction of medical inspection of school children proved to be 
less controversial issue than school meals but it was characterised by similar 
contradictions regarding the State's aim of improving the physical reproduction 
of the future generation without adequately addressing the existing conditions 
of poverty. This welfare aspect of educational provision for the working classes 
had been pioneered by Margaret McMillan in Bradford and it soon became an 
important aspect of the welfare policy of the Independent Labour Party and later 
the Labour Party. No other local authority adopted such a radical approach but 
by 1907,48 local authorities had began programmes of medical inspection in 
their schools. 
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The Board of Education Circular 576, issued on November 22nd 1907, 
suggested that inspection should initially concentrate on children entering 
school for the first time and then on those leaving school. The long term aim 
149 
was the examination of each school child at least three times, "once upon 
entering school at age five, a second time at about age seven or eight, a third 
time at about age ten and also if possible, upon leaving school at age thirteen 
or fourteen. "17° It was also suggested that parents should be allowed to attend 
the examination not only that they might be instructed on the treatment required 
by the child but because the Board of Education hoped that this would "stimulate 
a sense of duty in matters affecting health in the homes of people, to enlist 
the best services and interests of the parents and to educate a sense of 
responsibility for the personal hygiene of their children. "17' This new 
responsibility again in practice fell on the shoulders of the wife and mother in 
the working class family. The examination soon revealed the extent of the 
shortcomings in the healthy growth of children. Apart from the widespread 
existence of infested heads and ringworm, the most common physical defects were 
dental decay, defective vision, ear, nose and throat infections, skin diseases, 
rickets, malnutrition and tuberculosis. The act made provision for diagnosis but 
securing suitable treatment was more difficult. Once more there was little 
understanding of the conditions of life of those children who required the most 
treatment. There was some official recognition of the problem of poverty and the 
inadequate provision of medical services. George Newman a friend of the Webbs 
for a number of years prior to his appointment as the Chief Medical Officer of 
Health to the Board of Education, pointed to the problem in his first Annual 
Report in 1908. "The real difficulty in the case of the poor is obtaining 
medical attendance. Many districts have nothing to offer but the local private 
practitioner and the poor law medical service. The fee of the former and the 
disadvantages of applying for poor law medical aid prove sufficiently 
prohibitive. Even when there is available accommodation, the difficulties do not 
wholly disappear. The long wait in the outpatients department, the numerous 
visits which may be necessary, all occupy time which the average working mother 
can ill afford. "172 In contrast to this, most local authorities held to the view 
that providing treatment would undermine parental responsibility, and they 
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opposed moves to provide the school clinics which Margaret McMillan saw as a 
necessary adjunct to medical inspection. In this respect the L. C. C's refusal to 
support McMillan's plan to provide medical treatment, even when it was to be 
financed by a wealthy American, is an important example. The reason given by the 
Committee for the refusal was that they were legally unable to do so but Kerr 
the medical officer to the L. C. C. continued to oppose medical treatment after 
the 1907 Act. 
To overcome the gap between medical inspection and treatment, the Board 
agreed that local authorities could pay doctors and hospitals to treat school 
children but the bureaucratic procedures often delayed and in some cases 
prevented treatment. Again provision of vouchers to obtain treatment was based 
on investigations into family circumstances. There was also little sensitive 
understanding of the impact of this attempt to improve the health of children in 
the poorer sections of the working class. In particular, mothers living in 
poverty were faced with the difficult task of ridding their children of head 
lice, ringworm and other skin diseases when they could be constantly reinfested 
and reinfected in the "slum" areas where they lived. They were also directed to 
secure, spectacles, dental and medical treatment for their children without the 
ability to pay and even after the introduction of vouchers, this still 
frequently meant recourse to charity, the Poor Law or forms of hire purchase. 
The existing methods of treatment for defective teeth, tonsils and adenoids also 
meant that all working class mothers were faced with reconciling their children 
/ to a 
form of treatment which in the case of teeth, without any widespread use of 
anaesthetics, was extremely painful. In the case of adenoids and tonsils this 
meant a disturbing visit to hospital for a painful operation usually conducted 
in alarming circumstances. This complaint received by the L. C. C. in 1911, about 
an outpatients department, from the Secretary of the Care Committee for 
St. Peter's School, Holborn gives some indication of conditions. "It appears that 
children are operated on in that department in quite considerable numbers and 
are brought out of the operating room and laid on the floor of the anteroom in 
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batches to recover consciousness, often with quite considerable amount of blood 
on their garments, where they are seen by other children passing through to be 
operated on. The different mothers have to come in and take away their 
respective children. As may be imagined, several of the mothers have been very 
much upset, one or two fainting and going into hysterics, one woman going so far 
as to say that rather than go through the same experience again she would suffer 
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whatever imprisonment would be the penalty of her refusal. " 
The establishment of a school medical service should have aided the 
selection of undernourished children needing school meals but until 1914, 
selection based on an investigation of family circumstances became the main 
procedure adopted. As previously described this became the duty of the Canteen 
Committees and with the introduction of medical inspection their work was 
extended to include additional responsibilities relating to the medical 
treatment of children. Just as education authorities were empowered to recover 
costs of school meals so the Local Education Authorities (Medical Treatment) Act 
1909 made it the duty to charge the medical cost of any treatment to the parents. 
unless they were satisfied that parents did not have the means to pay. Thus the 
legal powers of the education authorities vis a vis parents were increased and 
the Canteen Committees now became Children's Care Committees, the body 
authorized by the education authorities to supervise parents. Therefore the 
Committees, in addition to assessing family circumstances in relation to school 
meals, made similar assessments in relation to the ability of parents to pay for 
the medical treatment advised at school medical examination. It was also their 
responsibility to carry out "follow up" work with families to ensure that 
parents undertook their responsibility to secure treatment for their children. 
Although the Children's Care Committees were organised on a voluntary basis, 
they represented a further step in the process of state intervention within the 
family in terms of the investigative and social work authorised by the 
Committees. This development provided a new avenue of work for school nurses who 
were frequently also engaged in health visiting and for charity workers trained 
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in the ideas and methods put forward by the C. O. S. Given the inadequancy of 
medical provision, securing the right kind of treatment for their children 
remained a serious problem for the working class parent. Moreover in relation to 
school clinics, it was not until 1912 that the Government took a limited step 
towards assisting those local authorities who were pioneering some form of 
medical treatment. In the mean time, under the 1908 Children Act, the government 
had taken further steps to reinforce the duties of parents which included 
increasing the coercive powers of the Board of Education and hence the 
Children's Care Committees over the parents of school children in order to 
farther advance the healthy development of the future generation. 
The 1908 Children Act, at the time hailed as the "Children's Charter", 
consolidated and codified existing legislation relating to the legal rights of 
children. It was an important step in the extension of state responsibility for 
children but it also aimed to reinforce responsible parenthood. 
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Apart from 
extending the trend towards the separate treatment of child offenders (Juvenile 
Courts were to be set up and children kept in remand homes whilst awaiting 
trial), it brought together previous protective legislation relating to 
children. The protection of infants and children had been a central element of 
middle class philanthropy during the nineteenth century. Thus 
in London alone, 
by 1878 there were fifty philanthropic societies for children and this was also 
the time when many important children's charities were established, such as Dr. 
Barnardo's and the National Children's Homes. 
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A specific early concern which 
resulted in protective legislation was the practice of "baby farming", where it 
was alleged that many infants died and more were neglected and 
inadequately 
cared for. In 1870, the publicity given to the prosecution of Margaret Waters 
and Sarah Ellis for the murder of young infants in their charge and the 
widespread public concern that this produced led in the following year to the 
establishment of a Parliamentary Committee on the Protection of Infant Life. 
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As a result of this, in 1872, the first Infant Life Protection Act was passed 
which "required all persons receiving for reward two or more children under one 
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year of age for more than twenty-four hours to register their homes with the 
local authority, and local authorities were empowered both to refuse 
registration in any case in which they were not satisfied that the home was 
suitable, and the person of good character and able to maintain the child, and 
to remove unsuitable homes from the register. "177 The trial of another "baby 
farmer", Mrs. Dyer in 1896 led to a further Infant Life Protection Act in the 
following year, which raised the age limit of children thus protected to five 
years. 
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The new act also gave local authorities the power to investigate the 
conditions of fostering and their inspectors could apply "for authority to enter 
a house where-they were refused entry and had reason to believe that an infant 
was being nursed, and to remove the child to a place of safety. "179 the 1908 Act 
extended the legislation to apply to fostering for removal of only one child and 
raised the age from five to seven years. 
Other forms of cruelty and abuse were also attracating the attention of 
middle class reformers during the latter two decades of the nineteenth century. 
The movement towards the prevention of cruelty to children in Britain was 
advanced by the example of steps taken in the United States to deal with this 
problem. Thomas Agnew, a Liverpool merchant and banker, having observed, in the 
United States, how voluntary societies established to protect animals had 
extended their work to include children, decided to take similar action in 
Britain. Thus in 1883, the Liverpool Society for the Prevention of Cruelty to 
Children was first established at a meeting of the Society for the Prevention of 
Cruelty to Animals. A similar society was established in London in the following 
year by the Congregational minister, Benjamin Waugh. By 1889, similar 
organisations existed in thirty one cities and all were making representations 
to Parliament for legislation to protect children. To further this campaign 
under Waugh's initiative, the London Society amalgamated with other societies 
to form the National Society for the Prevention of Cruelty to Children which 
played a major role in facilitating the passing of the Prevention of Cruelty to 
and the Protection of Children Act. 
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Prior to this, in 1868, the Boards of 
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Guardian had been empowered to prosecute parents who wilfully neglected their 
children but this was limited to the narrow range of children who came under the 
control of poor law guardians. Moreover the main aim of this legislation had 
been to prevent and reduce child pauperism rather than to protect children. On 
the other hand, the 1889 Act attempted to deter cruelty by making it a 
punishable offence "if anyone over 16 who had custody, control or charge of a 
boy under 14 or a girl under 16 wilfully ill treated, neglected or abandoned the 
child in a manner likely to cause unnecessary suffering or injury to health. " 
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In addition, the 1889 Poor Law (Children) Act empowered Boards of Guardians to 
assume parental rights over children in their care, who had been deserted, until 
the children reached the age of 18. In 1899, legislation enabled Guardians to 
assume parental rights in a broader range of cases including children of parents 
who were disabled, in prison or judged to be unfit to have care of them. Between 
1889 and 1894, when further legislation defined more specifically punishable 
offences and extended the length of imprisonment, as well as raising the 
protection of boys to the age of sixteen, "5,792 persons were prosecuted for 
cruelty and 5,460, or more than 94 per cent of them convicted. "182 In respect to 
child cruelty, the N. S. P. C. C. not only acted as a pressure group in relation to 
reforming legislation and the dissemination of information but it was also the 
principal body for the initial investigation of cases of alleged cruelty, and in 
the same period, it investigated 47,000 complaints of cruelty. 
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In 1904, the 
responsibility for prosecution was transferred from the Poor Law Guardians to 
the Local Authority, as well as the power to remove children from their parents. 
The legislation specifically referring to child cruelty protection was 
not "a crusade exclusively to the poor. "184 It was framed in such a way as to 
confine prosecution to cases of wilful cruelty rather than to cases of neglect 
due to ignorance or poverty but given the problematic nature of distinguishing 
between wilfulness and other reasons for cruelty and abuse and the relationship 
between this legislation and that of the protective legislation passed in 
connection with the Poor Law, it was the poorer sections of the working classes 
155 
which came under scrutiny and this was further facilitated by their more 
"public" way of life when compared to the middle classes. Importantly, this 
scrutiny increased when the 1908 Act made parental neglect of a child's health 
rather than wilful neglect a punishable offence. Thus failing to give a child 
adequate food, clothing, or medical treatment could if necessary bring the 
working class parents under the control of the courts. Local authorities also 
had the power to compulsorily cleanse the body and clothing of a verminous 
child. 
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The new standards of childcare imposed by the state at this time did 
not bear much relation to what was practically possible for the majority of 
working class families to provide and the work, strain and anxiety of attempting 
to close that gap fell on the shoulders of the working class mother. In the long 
term, the state, by this legislation, "put itself under obligation to provide 
facilities for treatment for those children whose parents were unable to afford 
it for themselves" and to extend its support for measures relating to maternity 
and child welfare. 
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But it also gave further duties of surveillance to members 
of the Children's Care Committees, health visitors, charity workers, school 
nurses, attendance officers etc. In relation to working class families, this, 
most frequently brought "the poorest and least articulate families into conflict 
with the state over several issues. "187 Moreover this surveillance and conflict 
was more directly experienced by the mothers. Although the courts sometimes 
showed sympathy for the plight of parents, this form of state intervention was a 
forceful method of social control in ensuring that the state achieved its aim of 
securing more responsible parenthood vis a vis the health of the future 
generation, whilst the provision of health agencies such as school clinics, 
infant welfare centres, health visiting etc. to assist this process and to 
maintain a less overt form of social control developed slowly and unevenly. 
The establishment of a medical section within the Board of Education 
also reinforced the claim of infant welfarists that specific measures were 
necessary to secure the healthy development of pre-school children. The medical 
inspectors of school entrants revealed the serious physical defects amongst a 
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large percentage of very young children. For example, Dr. Kerr, reporting for the 
L. C. C. stated that 27,713 defects were found among 40,880 entrants and 
Dr. Williams of Bradford, referring to the under fives in schools claimed that 
"in a great number of cases it has been discovered that disease has already 
seriously affected the health of the child even at this early age as is 
instanced in the large number of cases of squint and eye diseases, adenoids, 
pthisis and other tubercular diseases, bronchitis, rickets and skin diseases. It 
would therefore appear that the examination, so far as the children are 
concerned. has not been carried out sufficiently early. "188 Many school medical 
officers were in favour of further measures by the state to supervise and aid 
the healthy development of preschool children. This aim was endorsed by George 
Newman, who in his 1912 Report argued that it was fair to assume "that many 
children under school age suffer from preventable or neglected ailments, and the 
question arises as to whether these are due to ignorance or inattention on the 
part of the mother or to lack of facilities for securing treatment. One, if not 
both, of these factors probably exist in the majority of cases. "189 Newman, a 
long time advocate of measures to prevent infant mortality, in his influential 
position at the Board of Education continued to give support to infant 
welfarists and other middle class reformers who were campaigning for social 
policies to extend the experimental measures initiated within the infant welfare 
movement. 
By this time, the number of underfives in elementary schools was 
falling. Many working class families had found it convenient to send their very 
young childen to school and School Boards in districts had responded to this 
demand. During the latter decades of the nineteenth century the number of 
children, from two to five years of age in elementary schools rose consistently. 
In the fifteen year period prior to 1907 "at least a third of all children in 
England and wales between the ages of three and five were on the registers of 
public elementary schools" and between 1896 and 1904 the percentage of children 
on the registers was over forty percent. 
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Following the 1902 Act, which had 
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left Local Education Authorities free to accept or debar children under five, 
various factors operated to reduce this section of the school population. Grants 
were restricted to children over three years which in effect rapidly reduced the 
number of twoyear olds at school and as the decade progressed there was further 
pressure on the Board of Education to re-examine its policy towards three and 
four year olds. On the one hand the early reports of the Chief Medical Officer 
of the Board stressed the fact that a large percentage of children entering 
elementary schools required medical treatment and therefore suggested that 
increased supervision of the underfives by the Medical Department was essential. 
On the other hand, reports compiled by the Inter-Departmental Committee on 
Physical Deterioration in 1904 and by the Women Inspectors of the Board in 1905 
were critical of the standards of provision made for the underfives in 
elementary schools. Both reports suggested that far from improving physical 
development, elementary schooling was probably causing some damage, both from 
the risk of infection in the overcrowded badly ventilated classrooms and by 
forcing young children to sit for hours on benches which were too high and 
offered no support for their backs. The Reports argued that in this way the 
healthy development of young children at school was likely to be 
impeded. Furthermore, elementary schooling was described by one woman inspector 
as providing a male dominated environment which was totally unsuited to the care 
of very young children. She went on to claim that, "By placing infant schools 
entirely in the hands of male inspectors, the whole atmosphere has been made a 
forcing house for the schools for older children. Even where kindergarten 
methods are better understood, the teachers are hampered and hindered by a 
masculine love for uniformity and order, the discipline expected is military 
rather than maternal and can only be maintained at the expense of much healthy, 
valuable and for children necessary freedom. "191 Similarly, many Medical 
Officers of Health argued that the healthy development of young infants was best 
achieved in the family rather than in the elementary school classroom but they 
were also severely critical of the standards of ; maternal care and the home 
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conditions of families living in urban poverty. For example Arthur Newsholme, 
the arch proponent of the notion that "maternal efficiency" was the key to 
securing the healthy growth of babies and young infants, although in favour of 
the exclusion of children under five from schools also thought it would be 
necessary to provide creches in industrial centres for selected children of that 
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age. 
In 1907, the Board of Education set up a Consultative Committee to 
consider "the desirability or otherwise, both on educational and other grounds 
of discouraging the attendance of school children under the age of five. "193 The 
Report published in 1908, endorsed the view that the ideal environment for the 
underfives was the family and their physical growth and mental development was 
best achieved by maternal care" but with the proviso "that there exist in such 
homes adequate opportunities for the necessary maternal care and training. "194 
The Report recognised that this was not always the case but unlike most medical 
officers of health who saw the ignorance and fecklessness of mothers as the root 
cause of the problem, the Committee considered that inadequate housing and 
poverty were of greater significance. The Report explained, "it is rather that 
many mothers however anxious to discharge their whole duty towards their 
children are nevertheless unable to train them properly at home due to various 
circumstances. "195 It was suggested that in such cases some provision should be 
made by the State for the care and training of children "from imperfect homes", 
but bearing in mind the earlier criticisms made of conditions in elementary 
school classrooms, the Report recommended that special classrooms should be 
provided for the underfives and active steps taken to reduce the risk of 
infection by making the rooms light and well ventilated with more floor space 
than normal and with easy access to a covered playground. 
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The Report also 
suggested that rooms should be furnished with tables and chairs of an 
appropriate size and staffed with teachers who had some knowledge of 
kindergarten methods. As a result of this report the number of children under 
five attending elementary schools fell but the Board did not provide the nursery 
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classes suggested by the Report. Therefore in relation to the aim of extending 
state provision to promote the health of pre-school children, reformers who 
campaigned for further measures were divided between those who favoured an 
extension of initiatives such as schools for mothers, health visiting and infant 
welfare centres and those who saw a role for nursery provision for needy 
children. 
There is little doubt that state policies at this time to secure the 
health of children were connected to its militaristic and economic aims 
especially in the wake of the Boer War fiasco and in the face of growing 
competition from other advancing industrial capitalist economies. 
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This has 
been discussed by Anna Davin in an influential article "Imperialism and 
Motherhood", where she explores the relationship between the anxiety expressed 
over the declining population, the interest in reducing infant mortality and the 
development of social policies which concentrate on raising standards of 
maternal care in order to advance the health of children. Davin suggests that 
the interest taken by middle class reformers and government officials in the 
family shifted towards the woman's child rearing function because the mother was 
seen as central to the aim of maintaining the quantity and quality of the 
population in order to advance the "British Race". Leading socialists and the 
labour movement, especially women in the movement, were the most. active in 
campaigning for maternity and child welfare policies alongside the other 
campaigns for financial measures to advance the reproduction of the W. C. F. H. 
Davin, however, discusses the unifying part played by imperialist ideology which 
also drew attention to the importance of the future generation, thus ensuring 
that the ruling classes were prepared to accommodate social legislation. Towards 
the end of the eighteenth century, the mercantile belief in the advantages of a 
large and growing population had been undermined by concern with the increasing 
burden of the poor. This encouraged an interpretation of trends, (from 1801, 
regular censuses provided moe accurate informationon which to make judgements 
and marshall arguments), which focussed on "over population" and this approach 
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was advanced by the work of Thomas Malthus. His theory of population growth and 
its economic effects became the most influential in generating ideas on the 
"ideal" level of population for most of the nineteenth century and fears of over 
population became part of the intellectual climate of the period. Although 
Malthus advocated moral restraint to restrict births, the Malthusian League 
formed in 1877, the first organisation to advocate family limitation, soon 
campaigned for the acceptance and use of contraceptives but its campaign was 
more a crusade against poverty than an effort to promote birth control. The 
League specifically sought to educate the educators on the "truth" that over- 
population was a major course of poverty. The familiar message, parcelled in a 
new form, of how the poor were responsible for their own poverty soon drew 
strong opposition from the labour movement. Importantly at the time when 
supporters of the Malthusian doctrine were growing in strength, population 
statistics revealed that the birth rate was steadily declining. Between 1850 and 
1900, it had fallen from 34.1 per 1000 of the population to 28.4. This decline 
coming at a time when Britain was concerned to maintain and advance its position 
as an imperial power, fuelled the notion that the main problem was one of under 
rather than over population. 
Davin argues that as early as 1858, Charles Kingsley was claiming that 
over population was impossible "in a country that has the greatest colonial 
empire that the world has ever seen" and that this conclusion was increasingly 
advanced by influential commentators during the latter decades of the 
century. 
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Thus when infant mortality rates showed an increase during the 
1880's and 1890's, this was seen as a cause for alarm given the falling birth 
rate and the need to defend the colonies. Infant welfarists frequently couched 
their arguments for measures to secure a decline in infant mortality in terms of 
the need to save infant life to ensure satisfactory levels of reproduction to 
maintain Britain's role as a world power. By the first decade of the century 
prominent people, far removed from the labour movement or the influence of 
socialist ideas, were in favour of social policies to improve the reproduction 
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of the future generation. Thus, T. J. Macnamara, a Liberal M. P., after arguing for 
a range of measures relating to school children, summed up his position as 
follows. "All this sounds like rank Socialism. I'm afraid it is; but I am not in 
the least dismayed. Because I know it also to be first rate imperialism. Because 
I know Empire cannot be built on rickety and flat chested citizens. "199 Davin 
contends that it was in this way that children came to be seen as a "national 
asset" and infant welfarists, Fabians, eugenists and others interested in the 
family and its reproductive function frequently promoted this aspect of 
imperialist ideology in their proposals for reform. This in turn focused 
attention on the woman for both her child bearing and socially determined child 
rearing capacites. Thus childbirth, the importance of maternal care and the need 
to educate mothers became central issues in the discussions on population, which 
in turn gave rise to a powerful ideology glorifying motherhood. "Motherhood was 
to be given a new dignity, it was the duty and destiny of women to be the mother 
of the race but also their great reward. " 
Davin argues that, "The ideology of motherhood transcended class even 
though its components had different class origins" but she also suggests that 
there were further class specific differences operating within this ideology. 
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In the case of middle class women much anxiety was expressed over women who 
neglected their maternal role in favour of taking part in public affairs but in 
the case of working class women discussions centred on their ignorance in 
matters relating to child care. Davin also recognises that the arguments put 
forward by groups engaged in discussions on these issues, although frequently 
couched within a unifying notion of Britain's imperial role, there was less 
unity on the question of the relationship between the quantity and the quality 
of the population. For members of the eugenic movement in particular, the 
quality of the race was given precedence. Debates over increasing the size of 
the population were often qualified by the desire to achieve an improvement in 
the quality of the population in a way which frequently focused on class 
differences. Moreover as time went on, this aspect of the population debate 
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became more explicitly discussed and was addressed by influential groups and 
individuals outside as well as inside the eugenic movement. Importantly, 
therefore, but less specifically discussed by Davin, was the contradiction which 
existed between the aim of increasing numbers and the growing concern with the 
quality of the population. This gave rise to a tendency to see the problem of 
population decline in terms of social class differences. 
1'l1TTr'T T TO Tr %M 
Industrialisation did not cause a break in the primary tie of female 
labour to domestic responsibilities associated with human reproduction in the 
family, but with the proletarianisation of the household the economic and social 
relations of reproduction changed. The consumption needs of the household were 
now mainly dependent on wage labour to provide an income to purchase 
necessities. For the majority of this growing class, the male wage did not cover 
the reproduction costs of the household. The labour of women and children was 
necessary to bridge the gap between the male wage and the required consumption 
fund. In addition long hours of work were necessary to secure an income and to 
carry out the tasks needed to meet the consumption requirements of the W. C. F. H. 
For the working classes in the period under discussion, work organised the 
pattern of their lives. Paid labour structured the lives of married men but the 
lives of married women were structured by the organisation of the family 
household so that work was balanced between domestic responsibilities and the 
need to contribute to the consumption of the household. To a large extent men 
were divorced from the domestic sphere, thus although patriarchal relations and 
practices continued to be part of the W. C. F. H., husbands and fathers could not 
directly control or involve themselves in the day to day supervision of women 
and children except for short periods spent in the home. Their power rested on 
the wage and women's and children's dependence on this together with the 
traditional authority vested in the positions of husband and father. The labour 
of women was conditioned by the availability of paid work and by the variability 
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of the family cycle, especially regarding the demands made by very young 
dependent children who raised costs and needed attentive care and the ability of 
older children to earn an income. 
Even in areas associated with high levels of female employment such as 
the cotton industry, which also provided higher wages than other forms of female 
paid work, there were a number of factors operating to maintain that primary 
link of female labour to domestic responsibilities. Apart from the high birth 
rate, there was the question of the higher cost to the family of paying for 
childcare and buying goods which could be produced more cheaply by domestic 
labour, together with the exhaustion experienced by women in combining both 
forms of labour. The primary tie was further reinforced by the reforming but 
patriarchal legislation limiting the employment of women. In spite of the common 
features in the lives and labour of married women, there were also wide 
variations in the way women spent their married working lives. Most significant 
for future trends, was the way of life of wives and mothers in the more 
economically secure section of the working class, who, because of their 
husbands' ability to earn wages sufficient to support dependents, were able to 
devote most of their time to domestic labour and to raising standards of family 
life. This family form provided a model which other working class families 
sought to emulate and which middle class reformers took as an ideal in their aim 
of improving standards of reproduction amongst the urban poor. 
The difficulties encountered by the majority of working people in 
achieving such a model of family life led to further struggles for measures to 
curb female and child labour and hence the strategy of achieving a family wage 
for men. These struggles, together with those associated with the extension of 
working class schooling and public health, were part of a process which 
undermined the non-interventionist approach of the state. In addition the 
growing concern with public health, the living conditions of the urban poor and 
the breakdown in family life, which was most perspicuously expressed by middle 
class philanthropists, gave rise to the practice of family visiting amongst the 
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poor in an attempt to sustain and improve family life in areas of urban 
deprivation. By the end of the nineteenth century a series of acts to improve in 
particular education, public health and environmental conditions had breached 
the predominance of the laissez-faire approach but there remained a marked 
reluctance on the part of government to pass legislation to aid the financial 
security of the W. C. F. H. By the early dectes of this century, however, further 
policies of state intervention into aspects of working class reproduction 
commanded more widespread support which paved the way for the legislation 
discussed above. 
Legislators, middle class reformers and the male dominated labour 
movement took as their model, in formulating measures which informed the 
campaigns and legislation the ideal of the "respectable" working class family. 
In economic terms, this was the household supported by the male breadwinner and 
reproduced by the unpaid domestic labour of the wife and mother. This approach 
disregarded the inherent deficiencies in the capitalist labour market to 
maintain full employment or to provide a wage form which corresponds to the 
needs of all working classes, thus over estimating the capacity of the labour 
market to make such a household a widespread possibility. At the same time the 
economic growth which had occurred not only allowed for a process of gradual 
social mobility but also slowly raised living standards of some sections of the 
working class through the male wage. This helped to sustain the belief that the 
above mentioned strategy was a valid one from the point of view of both the 
working classes and middle class reformers concerned to improve the operation of 
the W. C. F. H. As a result the man-supported household with the woman devoting her 
time to domestic labour became the dominant economic family form both as an 
ideal and in practice for a growing number of proletarian households. Thus this 
family form not only informed social policy legislation but was supported by 
changes which reinforced the unequal gender structure of the labour market and 
by the future implementation of social policy legislation. 
The reproduction of the future generation was central to the process of 
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state intervention into the W. C. F. H. This began with the limitations placed on 
the employment of children and the extension of elementary schooling. This 
process initially had a variable effect but by the First World War there was 
more uniformity, although the ability of the poorer sections of the working 
class to respond to these changes was limited. The responsibility for ensuring 
that children attended school regularly and were prepared, disciplined and 
clothed for school, became an integral part of the work of the wife and mother 
in the W. C. F. H. Moreover, where mothers failed to respond, there was a system of 
supervision to secure compliance backed by coercive measures if the former 
failed. The childcare aspect of female domestic labour came under further 
scrutiny by the state during the early years of the century as a result of the 
widespread concern with national fitness which supported the work of the infant 
welfare movement. The aim of producing a more healthy population supported the 
initiatives taken by medical officers of health who played a leading part in 
establishing and promoting measures put forward by the members of the infant 
welfare movement. Central to these initiatives was the aim of educating working 
class mothers to respond more adequately to the physical needs of their infants 
as defined by health officials and the medical profession. Taken together these 
measures represented a new stage in the process of state intervention into the 




The Inter War Period 
Introduction 
The First World War rapidly and crucially extended the interest in 
national efficiency which had arisen during the early years of the century and 
consequently gave further impetus to the process of state intervention into the 
operation of the W. C. F. H. For most of the interwar period, however, economic 
decline and the resulting high levels of unemployment governed a large part of 
social policy, and government policy to curb public expenditure halted the 
reforming impulse generated by the war. Overall there was a growth in state 
provision which directly or indirectly impinged upon the operation of the 
W. C. F. H. but middle class voluntary organisations continued to play a part in 
implementing measures affecting this household. Throughout this period 
campaigning groups and organisations in civil society argued the case for 
further state provision to raise the standard of family life amongst the poorer 
sections of the working classes. Moreover, the decline in the birth rate which 
continued in the years leading up to the Second World War, stimulated widespread 
concern amongst the educated middle classes in population decline. This in turn 
generated an interest in the operation of the family and how state policies 
might support and advance its child rearing function, which went beyond the 
previous interest in raising standards of family life amongst the urban poor. 
Most specifically this trend endorsed the work of the maternity and child 
welfare movement but it also stimulatd interest in other aspects of social 
policy and significantly gave rise to discussions on measures relating to the 
differential birth rate between the classes. 
Prior to the war, there had been growing recognition of the poverty 
experienced by a large section of the working classes but little attention had 
been paid to the marked poverty experienced by women which was integrally 
connected to the structure of the family, and to women's structural 
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subordination in the labour market. At the same time policies implemented in the 
field of education, maternity and child welfare increasingly structured the 
child care element of women's labour in the W. C. F. H. The abolition of the half 
time system and the raising of the S. L. A. to fourteen years at the end of the 
war brought a degree of uniformity regarding the effect of schooling on the 
W. C. F. H.. Official concern with the health of children did not abate and the 
earlier measure (school meals, medical inspection and treatment) were extended 
but given the long term unemployment experienced by a large percentage of the 
working classes and the government's aim to curb public expenditure, parents' 
ability to respond to these pressures were frequently undermined. Many working 
class parents and mothers in particular were still in the position of 
confronting officials, teachers and health care professionals who did not always 
understand the difficulties experienced by the poorer sections of the working 
class, who had insufficient material and social resources to be able to respond 
to the new demands made on them as parents. 
Medical inspection of children entering elementary schools revealed the 
extent of deficiencies in the physical well being of the underfives. This 
together with the continued interest in infant mortality and morbidity supported 
further measures to advance the health of preschool children which 
became the 
responsibility of the Ministry of Health when it was established 
in 1919. The 
interventionist measures adopted under the 1918 Maternity and Child Welfare Act 
again made new demands on the W. C. F. H. and more specifically on the maternal 
care associated with early childcare. The interest taken in the 
health of pre- 
school children also prompted the Board of Education to give controlled support 
for the provision of nursery schools and classes, seen officially as remedial 
and preventive agencies to advance the health of two to five year olds. 
The nursery school movement with its close connection with the 
progressive education movement was concerned with more than the healthy 
development of young children and its members drew attention to the psychic and 
social needs of preschool childen and to the advantages of nursery education in 
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meeting these needs. Interest in mental hygiene as expressed by the child 
guidance movement also focussed attention on the importance of the early years 
for the future mental health of children. Both movements were interested in 
reforming child rearing pracatices in the family and in making mothers more 
aware of the needs of their children. It was also during the interwar period 
that further strategies were adopted to educate girls and women in mothercraft. 
This became an additional element in existing practice of teaching domestic 
skills to girls at school and was also part of the provision made at antenatal 
and infant welfare clinics and by the home visiting scheme adopted by health 
visitors. 
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Health and Social Welfare during the Interwar Period. 
Part I: Financial Support for the Wage Dependent Household. 
After the brief economic boom which immediately followed the First World 
War, the British economy declined into an acute slump during the late twenties 
and early thirties. Signs of decline were evident during the early twenties, 
Britain's strength as an exporter had been weakened prior to the war, and the 
latter had further eroded Britain's position as a leading exporter. 
1 
This in 
turn had an adverse effect on staple industries such as coal, iron and steel, 
shipbuilding and textiles, as these supplied the bulk of Britain's exports, and 
soon this led to higher levels of unemployment in areas dependent upon staple 
industries. The economic decline and the problem of unemployment were 
exacerbated by the "Great Crash" of 1929, which caused an acute economic crisis 
in the international capitalist market. This produced chronically high levels of 
unemployment until 1935 when the economy began to recover. 
2 
Various factors 
contributed to Britain's recovery; in part it was due to the general recovery in 
world trade but it was also based on "increasing consumption and the development 
of the home market and the consumer and service industries. "3 Although these new 
areas of capitalist production had been developing since the First World War, it 
was not until the thirties that their establishment within the economy was of 
such an order that they made a marked contribution to the recovery of the 
British economy. In addition, productivity in manufacturing industries increased 
between 1929 and 1936 by 20 per cent. 
4 
Throughout the interwar period, male labour continued to dominate the 
labour force with little change in the percentage of women workers which 
remained at a fairly constant 29 per cent. The large increase in women workers 
which had taken place during the war had little long term effect; so that by 
1921 the female percentage rate was two per cent lower than before the outbreak 
of war. 
5 
Moreover, the proportion of married women workers "remained at about 10 
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per cent which, as far as can be judged from the available data, suggests that 
the number of married women in the labour force at this time was probably less 
than half the number in the mid nineteenth century. "6 There were still large 
regional variations in female participation in the labour force, partially 
reflecting the continued significance of traditional areas of high female 
employment such as textile manufacturing in the North West, but it also 
reflected the growing importance of new industries for female employment such as 
light engineering and rayon manufacture in London and the South East, the latter 
was also representative of the dramatic shift from domestic service, the 
clothing trade and the textile industry to clerical work, commerce, finance and 
professional and technical occupations which had begun during the latter decades 
of the nineteenth century and continued during the first half of the twentieth 
century. Although the number of women employed in domestic service increased 
slightly during the inter war period when high levels of unemployment narrowed 
work opportunities this was short lived. It was also at this time that 
criticisms of domestic service with its paternalistic and deferential relations 
was widespread amongst the working classes and especially within the labour 
movement, so that when the pressures of unemployment disappeared the decline in 
domestic servants between 1939 and 1948 was dramatic. In the declining areas of 
the economy, "the percentage decrease in women's employment was usually greater 
than that in men's, " whereas in areas of expansion "women's employment increased 
more rapidly than men's. "7 Overall, however, these changes did little to improve 
the subordinate position of women in the labour structure in terms of low pay 
and segregation. With regard to the relationship between the labour force and 
the W. C. F. H., for most part women workers were to be found in low paid, low 
status occupations which barely permitted an independent "respectable life 
style"8 for individual women and certainly did not provide sufficient income to 
maintain dependents. Thus the employment of women, at this time, had little 
effect on the predominance of the wage dependent household suported by a male 
breadwinner. 
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In relation to the material standards of the W. C. F. H., in times of 
depression or of recovery, the standard of living fell but little for families 
with a male wage earner and for the most part, it was a period of improving 
standards. In general, there was an improvement in living standards and in the 
health of the population which included most sections of the working classes who 
were in regular and full time employment. The proportion of national income 
taken by wages and salaries increased, 
9 
with wage earners experiencing a real 
increase in earnings between 1914 and 1924 which continued for a number of 
years. Furthermore, during the thirties, when wages remained static or declined, 
the cost of living also fell heavily, mainly due to the fall in commodity prices 
and the growing availability of cheap manufactured goods. 
10 
Thus for most people 
material standards in the family improved and the decline in family size also 
contributed to improved living standards. Within this general picture, there 
remained important economic differences within wage dependent households. The 
majority of families, 73 per cent or 8,600,000 families, in 1934, lived on an 
income of £4 per week or less but 21.3 per cent or 2.5 million families lived on 
an income of £4-£10 a week. Wage earners in declining industries, such as 
cotton, wool and mining, earned incomes below £4; the average weekly income for 
a miner was 49s. and for a textile worker about 36s. However, it is important to 
remember that the figure for average earnings in industries that employed a 
larger percentage of female labour (such as textiles) would be higher if only 
the earnings of men were considered. For the majority of W. C. F. H's experiencing 
regular full time employment, there was a larger proportion of income than in 
the past left over from the purchase of food and rent to spend on clothing, 
furniture and entertainment and for the more privileged sections of non-manual 
labour, there was better housing, home ownership, motor cars, consumer durables 
and foreign holidays. 
11 
Rising living standards, through the male wage, reinforced the pattern 
of married women, especially those with children, giving up paid employment, 
except in circumstances which put pressure on women to supplement the family 
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income. In addition, the increase in real income and the expansion of a consumer 
goods industry, based on new technologies resulted in new standards of 
convenience in housing and consumer goods. These changes began to have an impact 
on family life and on the domestic labour of women in all but the poorest 
households. By the thirties, the management of expenditure on consumer goods, as 
well as on food, clothing and other necessities, became another aspect of female 
domestic labour in the more economically secure households and in particular 
amongst the upward socially mobile sections of the proletariat. 
12 
In contrast a significant section of the population continued to live in 
poverty with insufficient income and in poor housing conditions. This was most 
often the experience of those who were not part of the active work force, such 
as the elderly, the chronically sick and the disabled, widows and deserted wives 
with children but it was also the experience of those on low wages especially in 
households with only one low wage earner and several children. In addition, the 
persistently high level of unemployment was a factor which constantly worked. to 
increase the number of households sinking into poverty. In this respect there 
were notable regional differences characterised by fairly well defined areas of 
decline which became known as distressed areas; industrial Scotland, South 
Wales, West Cumberland and the Tees-Tyne area of the North East, regions based 
on the old staple industries and heavily dependent on exports. In such areas 
poverty and the problems associated with it were not only widespread and acute 
but were also "out of view" of the comfortable sections of the population. 
13 
The 
transitional payments established by the state in an attempt to relieve the 
plight of families experiencing long term unemployment, meant that between 1931 
and the beginning of 1935, a man, wife and three children could expect to 
receive 29s-3d. per week. This was a period when benefits had been cut by 10% by 
the National Government. The economy cuts were ended in 1936 and the revised 
scales of the Unemployment Assistance Board gave the same family about 36s. per 
week in 1936.14 For women in these families experiencing poverty increased 
expenditure on consumer goods was out of the question, the main concern of 
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female domestic labour was, as in the past, a matter of making ends meet on 
insufficient income. The main task for these housewives and mothers was to 
"scrape and scrimp to feed and clothe the family usually on less money than ever 
before. "15 For many women it was a case of doing without, themselves, so that 
their husbands and children might suffer less. Given the continued existence of 
a rigid sexual division of labour in the family, unemployment brought "leisure" 
to the man albeit an unwelcome form of leisure which was often psychologically 
damaging; for the woman it brought more work and strain than ever before. In 
cases where women were in or could find employment to support the family low 
wages meant that the family lived in poverty and the sexual division of labour 
usually meant that the woman carried a double burden of waged labour and 
domestic labour. In addition, the overall improved health of the population did 
not extend to all members of the working classes, instead the depressed areas 
and the poorer areas of the overcrowded inner cities were characterised by 
malnutrition, ill health, chronic sickness and higher mortality rates. 
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Extension of State Financial Support (Outside the Poor Law) to the Working Class 
Family experiencing Unemployment 
The irreversible changes in the structure of industrial production 
coupled with the serious decline in the international capitalist market produced 
two distinct forms of unemployment (cyclical and structural) which resulted in 
long term unemployment for a relatively large section of the labour force. This 
meant that the existing system of contributory benefits and poor relief proved 
to be inadequate to meet the reproduction needs of the W. C. F. H., especially in 
view of the higher standards which were becoming an inherent part of relations 
of reproduction in civil society. Throughout the interwar period, successive 
governments were preoccupied with the problem of unemployment but their concern 
did not extend to strategies to end long term unemployment but remained confined 
to seeking methods "to relieve the unemployed as economically as possible. 
17 
In 
an attempt to reform the system of financial support, between 1920 and 1934, 
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forty separate Unemployment Insurance Acts were passed. During this process two 
important principles were established which give some indication of the improved 
status of male labour. Firstly, the able bodied registered unemployed were 
eventually removed from the Poor Law and secondly, the payment of dependent's 
allowances gave some recognition of family needs. At the same time this process 
tended to reduce the status of female labour and increase the married woman's 
dependence on her husband because the policy towards married women workers who 
lost their jobs increasingly "restricted their access to benefits on the same 
terms as men. " 
18 
During the First World War, munitions workers had been incorporated into 
the original National Insurance Scheme bringing the total to four million 
insured workers. In 1920, the scheme was further extended to cover eleven 
million workers in all trades except agriculture, private domestic service, 
railways and some categories of public employment. Initially, the main problem 
was the financial security of workers affected by the change from wartime to 
peacetime production. To cope with this an out of work donation was introduced 
on the 25th November 1918. This was an uncovenanted benefit, initially for ex- 
servicemen unable to find work. The benefits were based on the separation 
allowances introduced during the war which included payments for dependents. 
Very soon similar benefits were extended to civilians to further the transition 
from war to peace. Such a policy drew attention to the inadequacy of the 
payments made under the National Insurance Scheme, especially the lack of 
dependents' allowances in the Unemployment Insurance Act and they were 
permanently incorporated into the main scheme in 1923.19 By this time, however, 
the main scheme was in serious financial difficulties, so that by the summer of 
1921, the earlier 1920 credit balance in the fund had been replaced by a costly 
debit balance. 
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This was an early indication of the inadequacy of the scheme, 
based on actuarial priciples, to cope with anything more than short term 
unemployment characteristic of periods of economic growth with a buoyant demand 
for labour, rather than a period of economic decline which was to characterise 
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the twenties and early thirties. In these years, successive governments 
haphazardly responding to immediate pressures, took steps to shore up the 
failing insurance scheme. This gave some protection to registered unemployed 
labour, (which in the main meant unemployed male wage labour), from the punitive 
relief given under the Poor Law, but inevitably the strategies adopted to 
protect the registered unemployed further undermined the operation of the 
National Insurance Scheme. 
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Under the pressure of growing unemployment, one of the first steps taken 
was to redefine and lower benefits, as suggested by the Blanesburgh Committee 
set up by Baldwin in 1925. The payment of standard and transitional benefits 
under the Insurance Scheme was implemented by the 1927 Act; the former, 
replacing extended benefits, were effectively of an unlimited duration to those 
who qualified by securing a minimum of 30 contributions in two years and the 
latter were paid to those who could not qualify in this way but remained 
entitled to benefits which were totally unrelated to any insurance contribution. 
This necessitated financial support from the Treasury to ensure the financial 
viability of the Insurance Fund. The requirement of "genuinely seeking work" 
remained the basis for both types of payments. Each benefit played a part in 
undermining the actuarial principle of the Insurance Scheme but "transitional 
benefit was the dole proper undisguised destitution relief" outside the Poor Law 
and partially financed by the Treasury. 
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As the earlier Anderson Committee had 
suggested, the reform of state provision for the able-bodied unemployed was 
essential because the male unemployed themselves would no longer tolerate Poor 
Law provision and the provision itself was now causing problems for the 
Government. In some of the depressed areas the burden on the rates was producing 
opposition to Poor Law finance for unemployment which was now seen as a national 
problem and, possibly more importantly, given the government's concern to 
relieve the unemployed as cheaply as possible, there was alarm that other 
Guardians were deliberately paying "generous" relief scales (Poplar, West Ham, 
Chester le Street and Bedwellty) thus undermining the Principle of less 
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eligibility where a man supported a large family, as well as drawing attention 
to the relatively low rate of benefit under the main scheme. 
In 1929, under Chamberlain's Local Government Act, the power of the Poor 
Law unions were transferred to the counties and county boroughs with poor relief 
to be administered by Public Assistance Committees. In the same year, when the 
Labour Government took office, further Bills extended the number of insured 
persons qualifying for transitional benefits, increased Treasury funding to the 
insurance scheme and reversed "the genuinely seeking work" condition so that the 
onus of proof was on officials rather than the unemployed person. Alarm and 
criticism greeted this more compassionate policy towards the unemployed 
especially from the City, and the Conservative opposition. Criticism of the 
Government increased when unemployment "exploded" in the following year. By 
December 1930, the unemployment figure had reached 2,408,000 and amounted to 
19.6 per cent of all insured persons so that the debt in the insurance fund had 
grown from £39,042,000 at the end of the previous March to £57,290,000. By the 
end of March 1931, the debt was £75,472,000 and the fund's expenditure exceeded 
its income by £36,430,000.23 
This caused the Government to appoint a Royal Commission to examine 
unemployment but before the final publication of its Report in December 1932, 
the Labour Government had been replaced by a National Government as a result of 
the 1931 financial crisis. During the first half of that year unemployment 
continued to grow, so that by July the Government was forced to seek support for 
an increase in the unemployment insurance fund's borrowing powers but in the 
same month it also introduced the "Anomalies" Bill to end abuses which meant 
that some classes of unemployed persons, mainly married women, were deprived of 
benefit. 
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As a result significant rifts emerged within the Parliamentary Labour 
Party so that the Bill did little to strengthen the position of the Government. 
Its strength was further undermined when the collapse of the International Money 
Market began to seriously effect Britain in July 1931 putting further pressure 
on the Government to cut public spending including unemployment benefits, 
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following the report of the May Committee on July 15th 1931. By the following 
month it was a question of "cut the dole or resign and let others cut the dole" 
in order to restore confidence in Britain's financial position, an inevitable 
corollary of being a member of the competitive International Capitalist Money 
Market. 
As part of the economies, in September 1931, the National Government 
imposed a cut of 10% in unemployment benefits, standard benefit was limited to 
16 weeks and transitional benefit, now called transitional payment, was 
administered by the P. A. C. 's and was dependent upon a family means test. From 
the point of view of the working classes, this put unemployment back to the poor 
law although the payments were funded by the Treasury and from the point of view 
of the government, the household means test, (an assessment of household need, 
taking into account the income of all its members, be it the few shillings 
pension of the aged parent or the coppers earned on the son's paper round) 
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ensured that a quarter of a million persons were removed from the registers, a 
further half a million received reduced payments and thousands more were 
deterred from applying. 
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This emergency system was replaced in 1934 by a three tier system first 
put forward by the Anderson Committee and later endorsed by the Holman Gregory 
Royal Commission. Part I of the Act was concerned with unemployment insurance 
which in future was to be administered by the Unemployment Insurance Statutory 
Committee. Coverage was also extended so that by 1937 there were fourteen and a 
half million workers covered and the 1931 cuts in benefit were restored. Part II 
was concerned with the able-bodied unemployed who did not qualify for the above 
and the Unemployment Assistance Board was created as a politically "independent" 
body to provide Treasury funded relief to the registered unemployed on a 
national basis. The Board dealt with those currently receiving transitional 
payments and ultimately with all other able-bodied registered unemployed who 
were excluded from the Insurance Scheme. This meant that the third level catered 
for by the Poor Law became a generalised relief agency to meet conditions of 
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poverty not directly related to unemployment, mainly the sick, aged, widows, 
deserted wives and unmarried mothers but most able-bodied men were removed from 
public assistance. 
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This change generated further controversy which escalated into a major 
political row over the new national and uniform U. A. B. scales of relief. Given 
the continued aim of protecting unemployed labour at a time of decline in the 
capitalist economy, assurances had been given that the majority of the 
unemployed would benefit financially from the reforms incorporated into the 1934 
Act but when the U. A. B. scales were published "it was clear tha many people 
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would suffer" as its scales "were lower than those operated by many of the 
P. A. C'S. " 
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There followed a so called stand-still whereby claimants could 
choose between the U. A. B. and P. A. C. so that the Act was not fully implemented 
until 1937 when unemployment had begun to decline and new scales had been worked 
out. Given that the principle of less eligibility remained sacrosanct, decisions 
on the revised scales centred on how far below wage rates the scales could be 
without damaging health. According to those who studied this the new scales 
remained inadequate, nevertheless, the reforms which were implemented gave 
registered unemployed labour, which usually meant male labour, a degree of 
protection. 
Given the extensive economic and social inequalities which existed at 
this time and which produced marked divisions in both family and work place, not 
only between the proletariat and the ruling classes but between the working 
classes and the "new middle classes", in most respects it is inappropriate to 
speak of the improved status of male labour, especially 
in the sphere of 
unemployed labour. The means tested dole is an acute example of a strategy to 
economically depress the long term unemployed by a method which also reduced 
self respect and social esteem. In addition, for many years between the wars, a 
section of this labour suffered hunger, poverty and the psychological indignity 
of feelings of worthlessness, characteristic of a society which places a high 
premium on the work ethic and interprets this differently in the case of men vis 
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a vis women, so that male esteem is most readily associated with paid work. 
Nevertheless, in so far as it is the primary aim to understand the subordinate 
position of women, it is necessary to recognise the improved position of male 
labour. This is the case because the financial measures adopted to secure the 
reproduction of the W. C. F. H. were based on the notion of a male supported 
household and as a consequence the measures which improved the position of male 
labour did so at the expense of female labour. 
State Benefits and the Position of Women 
Apart from the improved living standards experienced by a growing 
percentage of W. C. F. H's, social welfare reforms in housing, social security, 
unemployment benefits and health insurance all gave further protection to the 
working classes, based on the notion of a man supported household. For example, 
in 1925, the Widows' Orphans' and Old Age Contributary Pension Act was 
integrated into the existing health insurance scheme; the insured worker, as of 
right without a means test, was entitled to an old age pension from sixty five 
to seventy with benefits for his widow and children on his death. This reform 
improved the status and financial security of the insured male labourer and 
through marriage benefitted his wife and children. Fraser correctly describes 
the improved status of male labour by the end of the inter-war period, "for the 
Englishman of 1939, was very much better protected than his father forty years 
before. Pensions, health insurance, unemployment insurance, long term 
unemployment relief, housing subsidies, a more humane Poor Law, an embryonic 
municipal hospital service all these and more were available to a large 
proportion of citizens. "30 Apart from its male bias, the significance of the 
quotation for this thesis is the contrast between the two underlined terms vis a 
vis gender divisions. 
By 1939, women had achieved equal citizenship albeit in a narrowly 
defined concept of citizenship mainly relating to suffrage. In addition with 
regard to divorce, the Matrimonial Causes Amendment Act of 1923, permitted women 
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to plead on identical grounds with men; in particular, they had to offer no 
extra grounds other than the adultery of their husbands. Moreover, the 1925 
Guardianship of Infants Act, which made the welfare of the child the criterion 
on which custody decisions were based, made it easier for mothers to obtain 
custody. * Although the Sex Disqualification (Removal) Act meant in principle 
that women were no longer disqualified from public office, by sex or marriage, 
discrimination continued and in general, women's lives continued to be 
encapsulated in domesticity so that participation in the public sphere remained 
marginal. In contrast to the trend towards equal citizenship, women's ties to 
the domestic sphere and their marginal position in the labour force reinforced 
the existing unequal gender structure. Regarding the welfare measures discussed 
by Fraser, the policies adopted not only divided labour into status categories 
tied to the state financial benefits but also reinforced the inferior position 
of female labour and advanced the superior position of male labour. Consequently 
the citizenship gains made by women only partially advanced their position and 
many of the social welfare reforms were in contradiction to the trend towards 
emancipation. 
THE FAMILY ENDOWMENT MOVEMENT 
The importance of labour power for capitalist expansion together with 
the growing organisation of male labour which provided some protection from 
exploitation, had resulted in a wage formwhich enabled the privileged sections 
of male labour to support a family, without the earnings of wives, for all or 
the best part of the family cycle. This meant that women, through marriage, 
could benefit from the improved status of male labour but in such households the 
wife virtually became a full time domestic labourer and as such was dependent on 
*These reforms did not apply to working class couples who could not afford legal 
proceedings and with the premium placed on marriage which such reforms 
reflected, the unmarried mother continued to be discriminated against. 
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her husband for most of her life. * In contrast low wage households found it 
difficult to survive without the earnings of women especially at specific stages 
in the family cycle and women with children without access to the male wage 
experienced acute poverty. It was this aspect of women's subordination which 
captured the interest of Eleanor Rathbone, who had become a leading figure in 
the organised middle class feminist movement. When she became president of the 
National Union of Equal Citizenship, soon after the First World War, its council 
decided to broaden its aims so as to "obtain all other such reforms, economic, 
legislative and social as are necessary to secure the real equality of 
liberties, status and opportunities between men and women. 
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Advancing women's 
economic position was seen as a priority and, given women's part in the work 
force during the war, there was growing support for a campaign for equal pay for 
equivalent work. Although this strategy would aid working women it would do 
little for the majority of married women who worked in the family and were 
dependent on their husbands. Rathbone was specifically interested in evolving 
a strategy to help dependent women and children in the family. She suggested a 
scheme of state allowances payable to the wife and mother in order to redress 
the balance of economic power in the W. C. F. H. and to counteract the poverty 
experienced by large numbers of women and children. She also believed that such 
*This general statement that a large and growing percentage of married women 
became full time domestic labourers, does not deny the continued relevance of 
the casual work outside the main economy undertaken by many women to support the 
family household. (See M. Barrett and M. Mclntosh, "The Family Wage: Some Problems 
for Socialists and Feminists in Capital and Class" p. 56. ) As previously 
described, this was a traditional aspect of the working class married women's 
role and it is likely that this work continued and varied with needs of the 
household vis a vis the family cycle. Nevertheless it remains the case that an 
increasing percentage of married women were dependent on their husbands for an 
income for most of the family cycle. * 
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a scheme would facilitate the campaign for equal pay. 
Rathbone was well aware that any strategy to undermine the economic 
power of the male head of household was likely to provoke a hostile response 
from a cross section of the population where patriarchal attitudes predominated 
and were institutionalised in structures such as the family. Some idea of the 
veracity of this judgement regarding the W. C. F. H., (especially at a time when 
the status and financial security of male labour was threatened by growing 
unemployment), can be gleaned from Fraser's description of the introduction of 
the household means test. "Its inquisitorial tone produced resentment and 
frustration among the applicants and heightened family tensions already 
aggravated by the loss of patriarchal dignity and discipline consequent on 
unemployment itself. " 
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The psychological indignity of unemployment for men was 
related not only to the status attached to paid work and the influence of the 
work ethic but to the superior economic position of the man which supported the 
patriarchal family. 
The higher living standards achieved through the male wage had 
benefitted single men to a greater degree than the married man with dependents. 
Apart from the allowances paid to servicemen's wives during the war, the only 
previous measure to help "the family man" had been the income tax allowance 
introduced by LLoyd George in 1909. In 1910 this benefitted 3.5 million 
taxpayers out of an estimated 18 million but made little difference to the vast 
majority of working class families because incomes were mainly below the 
taxation level. 
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Most debates on the distribution of income focused on whether wages 
should be based on industrial factors relating to the productivity of labour in 
various industries or whether they should be linked to social factors such as 
family needs. The notion of a "minimum" or "family wage", based on the needs of 
the average W. C. F. H., evolved towards the end of the nineteenth century and 
although campaigns had met with little success, the family wage remained a 
crucial issue for both the organised labour movement and middle class reformers. 
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By the period under discussion a more carefully formulated living wage policy 
had been constructed, based firstly on "the ethical case against the amount of 
inequality and suffering caused by the maldistribution of income" and secondly 
on "the economic case (owing much to J. A. Hobson's earlier analysis of under- 
consumption), that higher wages would raise purchasing powers, which in turn 
would stimulate industry and produce a fall in unemployment. " 
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At the same time there were those who were in favour of state endowment 
for motherhood. Their proposals were based on the argument that the family as an 
economic unit had been neglected in discussions on the distribution of income 
and that this unit, due to its reproductive function, had a specific claim to 
the nation's wealth. Various proposals were put forward such as maternity 
benefits, provision of milk and meals, and state run nurseries. Endowment was 
often advocated for eugenic reasons as in the case of Sidney Webb who suggested 
that payments should be made "in order that the population may be recruited from 
the self controlled and far seeing members of each class. "35 It was also 
frequently suggested that a ban should be placed on the employment of married 
women because her only proper sphere of work was in the family. 
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H. G. Wells, on 
the other hand, took a broader view of the family under a Fabian conception of 
socialism and saw motherhood as an essential service to the state. "People rear 
children for the state and the future, if they do that well, they do the whole 
world a service and deserve payment just as much as if they build a bridge or 
raised a crop of wheat. "37 The organised labour movement was also in favour of 
family endowment if this took the form of measures in kind which contributed to 
the health and welfare of women and children but it was against proposals of 
financial supplement to the wage. They believed that such measures, like the 
so-called Speenhamland system, would in the long run reduce wage levels in real 
terms. It was, however, Eleanor Rathbone who put forward the most coherent and 
cogent argument for family endowment as a feminist policy to advance the 
economic position of working women in the family and in the paid labour force. 
Eleanor Rathbone was brought up in a radical non-conformist family 
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active in the organisation of middle class philanthropy. Her father, William 
Rathbone, as well as being instrumental in establishing district nursing in 
Liverpool, was also one of the pioneers of charity organisation in the city. 
After leaving Oxford, Rathbone took an active part in public life in Liverpool. 
She became "a visitor for the Liverpool Central Relief Society, a manager of 
Granby Street Council School and Honorary Secretary of the Liverpool Women's 
Industrial Councill. "38 Her practical experience in these three areas (the 
condition of the poor, the education and welfare of children and the advancement 
of women), conditioned her thought on family endowment and provided the three 
main elements of her proposals for family allowances. During the First World 
War, Rathbone worked for the Liverpool Branch of the Solders' and Sailors' 
Families Association. Part of her work involved the operation of separation 
allowances provided for servicemen's wives and thus gave her the solution to the 
problem of how to achieve financial security for women and children in the 
W. C. F. H. By this time, Rathbone had rejected the rigid principles of the Charity 
organisation in favour of state support for the family but "a deeply 
conservative vein which surfaced from time to time"39 was also an integral part 
of her reformist feminist perspective. 
At the end of the war, Rathbone and some of her feminist associates 
abandoned active support for the campaign for equal pay in favour of strategies 
to improve the status and economic position of women in the family. In a 
symposium edited by Victor Gollancz entitled "The Making of Women", Rathbone and 
others outlined the priorities for an "enlightened feminism" which rejected the 
notion that the main way of advancing women's position was through reforms in 
the labour market. Most importantly regarding female domestic labour, they were 
convinced that the time had come to improve the status of motherhood by getting 
rid of the notion that it was a handicap in industrial society and that economic 
independence for the mother in the family was more important at this stage than 
the aim for equal pay. Not only did the "new feminists" accept the sexual 
division of labour in the family but they were interested in defining maternal 
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care in the family as an occupation like any other in the labour market. Mary 
Stocks was later to express the ideas of the "new feminism" in the following 
terms "What it may be asked has this to do with Feminism? Will the narrowly 
equalitarian type of Feminism which confines its ambitions to the attainment of 
liberties and opportunities already enjoyed by men, it has of course nothing to 
do. Men do not themselves carry on the occupation of motherhood, therefore they 
have set no model, evolved no standard of conditions which women can demand in 
the sacred name of equality. But it is a poor kind of feminism which adopts 
unquestioningly the standards of a man-made social philosophy. And there is a 
new feminism abroad today which demands something more than equal opportunity to 
perform, on the same terms, jobs which men regard as important and worthy of 
consideration. A New Feminism which boldly asserts that maternity like coal 
mining, or engineering, or seamanship or finance is important and worthy of 
consideration even though it is a job performed exclusively by women. "40 
Rathbone explained the "new feminism" in 1925 in her presidential 
address to the Annual Council of the National Union for Equal Citizenship, when 
she argued that the time had come to reject the standards established by men. 
"At least we can stop looking at all our problems through men's eyes and 
discussing them in men's phraseology. We can demand what we want for women, not 
because it is what men have got but because it is what women need to fulfil the 
potentialities of their own natures and to adjust themselves to the 
circumstances of their own lives. "41 It was also at this meeting that Rathbone 
demanded support for the principle of family allowances and this was given by 
111 votes to 42. To Rathbone and the feminists who supported her, the most 
pressing issue of theday was the financial security and independence as well as 
the status of the woman in the family, especially those women and their children 
who were deprived of adequate resources because they did not have the support or 
were inadequately supported by the male wage. Given the marginal position of 
women in the labour force and the large percentage of women engaged in domestic 
labour, Rathbone argued that family allowances paid to the woman, to cover the 
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work done as well as the reproduction costs of herself and her children, was the 
most expedient strategy for advancing women's economic independence and for 
facilitating the feminist demand for equal pay. 
To Rathbone, the inadequate standard of reproduction within sections of 
the working class was more than a question of low wages or large families, it 
was based on the fundamental inability of the wage form to meet the varying 
needs of the family. The significance of her analysis, published in 'The 
Disinherited Family' in 1924, lay in its "iconoclastic challenge to existing 
economic theory"42 and in its opposition to the prevailing ideology which 
automatically accepted the man as the head of the family. Prior to its 
publication most discussion on the distribution of income ignored the secondary 
distribution of income necessary in the family to ensure that the needs of all 
its members are met. Moreover, where research into poverty specifically examined 
the needs of the family, women and children were defined as parasitic dependents 
on the male wage and as such were classed alongside other items of male 
expenditure such as butchers meat, alcohol and tobacco, which were part of the 
"comforts and decencies" of the working man's life. 
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In each case little or no 
attention was paid to the secondary distribution of income or the work necessary 
to meet individual consumption; thus both economic analysis and political action 
were deficient in ensuring that all members of society received sufficient 
resources. 
In her analysis Rathbone noted that industrial development and social 
reforms had made the majority of women and children dependent on the male wage 
and the expansion of education had created further problems for the working 
class family. She then criticized the existing wage structure for its inability 
to provide adequately for the basic needs of the working class as a whole and 
rejected the argument that satisfactory standards of reproduction could be 
achieved through thrift and careful management. She maintained that it was 
impossible for a mother receiving a low and often irregular income to make ends 
meet especially when the family grew in size. 
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To Rathbone, the persistent malnutrition of large numbers of children 
and the poor health of mothers could be attributed to an economic system which 
failed to ensure an adequate distribution of income. She also suggested that 
many of the health measures currently being adopted to improve the health of 
children all drew attention to inadequacies in childrearing without considering 
that mothers did not have sufficient money to purchase essentials. "It may be 
questioned whether it has ever occurred to any but a negligible fraction of 
Medical Officers of Health, inspectors, councillors, committee men and 
subscribers concerned with child welfare schemes, that if motherhood is a craft 
(as doubtless in a sense it is), it differs from every other craft known to man, 
in that there is no money remuneration for the mother's task, no guarantee of 
her maintenance while she performs it and (most important yet most ignored of 
all) no consequential relationship recognised by society between the quantity 
and quality of her product and the quantity and the quality of the tools and 
materials at her disposal. " 
44 
Rathbone's criticism of the wage structure was consistent with argument 
put forward by other social reformers such as Booth and Rowntree and by the 
organised labour movement but she opposed the proposals for a family wage. 
Rathbone argued that any campaign for a living wage which set out to secure for 
all male wage earners an income large enough to meet the needs of a family of 
five members was misconceived because it was based on two false assumptions. 
Firstly, that not all wage earners were "heads" of families and secondly, not 
all families conformed to a standard husband, wife and three children. Thus if 
successful it would give single or childless men an economic advantage and still 
leave a father with more than three children with insufficient income. There was 
also the question of the cyclical nature of the family so that the burden on the 
male wage varied with stages in the family cycle. She also attacked the campaign 
from a feminist perspective arguing that id did nothing to restructure the 
distribution of income in favour of women, instead it reinforced the economic 
superiority of the male wage earner and jeopardised the claim of working women 
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for equal pay. This penalised all working women but was singularly punitive when 
it came to working women who had responsibility for family dependents. 
Rathbone further argued that giving men a higher income did not 
necessarily ensure that all mothers would receive an adequate income. Although 
she accepted that in most cases the male wage was used according to law and 
custom to maintain dependent members of the family it would not be the case 
where a wife was deserted by her husband or where the woman was married to a 
neglectful husband, There was also the problem of widows and their children left 
without sufficient income. In all these cases the living wage campaign would do 
little to further the financial security of the mothers and children. Instead 
such a policy would sustain the wife's economic dependence upon her husband and 
would do little to further the status of motherhood. Like many others, Rathbone 
saw the mother as providing an essential service to the community, "There is I 
suppose no occupation in the world which has an influence on the efficiency and 
happiness of the members of nearly all other occupations, so continuously and so 
permeating as the working housewife and mother.... Potentially the work of that 
woman is as highly skilled as that of half a dozen ordinary craftsmen. "45 
Through the use of the symbol of a craft occupation, Rathbone proposed that 
allowances were needed which were large enough to cover the reproduction costs 
of mothers and children, the cost of adequate tools for the job and payment for 
the work involved. 
It was also Rathbone's contention that such allowances, giving economic 
independence to women and children in the family, would also have a bearing on 
the feminist campaign for equality. She was convinced that the antagonism 
displayed by the male worker against this was not simply a matter of traditional 
male domination but also based on sound economic motives. "It is also due partly 
to the conviction that men have the right to all the best paid jobs, because 
they have to support wives and children out of their pay; partly to the fear 
that women because they have no wives and children to support can afford to take 
less and so will undercut men. "46 In Rathbone's view what was necessary was a 
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system of allowances, existing alongside the wage structure, which gave mothers 
an independent income and therefore would remove the economic motive for this 
antagonism, thus reducing the conflict between male and female workers and 
strengthening the position of labour as a whole. This would enable the question 
of wages for men and women to be settled without reference to dependency 
relations in the family. 
Rathbone did not wish to pay women to stay at home to become full time 
mothers but she did view motherhood as an occupation which deserved financial 
recognition and she also saw child rearing as a specifically female task, 
accepting without question the existing gender division of labour. Moreover she 
also saw general housework and specific domestic services required by the male 
population as women's work. This led to a flaw in her argument that allowances 
would remove the question of family dependency relations from the realm of wage 
negotiations. In her proposals, she suggested that allowances should be based on 
payment for work and reproduction costs according to the numbers and age of the 
children, so that a larger amount would be paid for pre school children than 
school children because of the extra work involved. She was, however, forced to 
conclude that much of the work undertaken by women came under the heading of 
general housework and specific services needed by the husband and she did not 
envisage that allowances would include payment for these tasks. In view of this 
she suggested that a minimum wage should be large enough to cover the needs of 
two people - the waged worker and the one who cares for the wage earner-, the 
latter in Rathbone's eyes being female. Given her acceptance of the gender 
division of labour, her proposals did not entirely free the wife and mother, who 
had no paid employment, from economic dependence on her husband. 
Rathbone mainly focused on the rational economic dimensions of family 
life but she did not underestimate the problem of male dominance in the family 
and in society at large. She also suggested that this included an element of 
subconscious irrational opposition to women's emancipation, which she referred 
to as "The Turk Complex. "47 This, according to Rathbone, stemmed from men's 
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psychological need to dominate women and children especially in the family where 
each man saw himself as the sole authority. Her answer to this was that, "A man 
has no right to keep half the world in purgatory, because he enjoys playing 
redeemer to his own wife and children. "48 Although Rathbone anticipated much 
opposition, she was confident that allowances would prove more acceptable than a 
family wage. In her opinion the family wage campaign had little chance of 
success even in times of relative prosperity and given the current economic 
stagnation, it had even less chance of success. Rathbone believed that 
allowances had a better chance of success because they had already been adopted 
in many countries and given the overall concern with the health and welfare of 
children, they would eventually gain acceptance in Britain. 
The Campaign for Family Allowances. * 
In 1917, Rathbone had assembled a group of sympathetic associates with 
feminist and socialist leanings to form a Family Endowment Committee. It soon 
proposed that a National Family Allowance system should be established to 
provide 12s-6d per week for mothers, 5s-Od per week for the first child and 3s- 
6d per week for each subsequent child, to cover children at least up to the age 
of five and preferably fourteen. 
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There is little doubt that one of the main 
aims of this group was to ensure adequate standards of reproduction in the 
W. C. F. H., especially as they suggested that mother would be paid on condition 
that she "obtained at regular intervals from any registered infant welfare 
centre, nursery school or qualified visiting officer, a certificate that the 
general condition of her children was satisfactory. "50 This committee formed the 
nucleus of a Family Endowment Council which later became the Family Endowment 
Society. In the process the left wing composition of the original group gave way 
*This campaign has been examined by John MacNicol in "The Movement for Family 
Allowances 1918-45" and this section which outlines how a specifically feminist 
policy to improve the economic position of women became accepted as a method of 
supplementing family income is mainly based on his research. 
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to a more politically heterodox society which sought to secure a wide range of 
support from influential groups and individuals who might be interested in 
improving the existing provision made for the family. 
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The society did not attract a large membership; in 1925 it had 77 
members and in 1930,123 members, and most members came from the educated 
elite. 
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The leaders of the F. E. S. did not seek or receive popular support and 
it did not align itself to any political party. The establishment figures who 
made up the Council had little interest in the feminist cause, instead this 
interest was confined to a small group of women who undertook the practical task 
of running the Society, Eleanor Rathbone, Mary Stocks, Elizabeth Macadam, Eva 
Hubbach, Olga Vasto, Mrs. E. M. L. Douglas and Marjorie Green all of whom, with the 
exception of Margorie Green, came from comfortable middle class backgrounds. 
This gave them the financial security necessary to enable them to devote the 
time required to further the aims of the F. E. S. and in the case of Rathbone also 
provided much of the finance needed. The influential connections of the leaders 
of the F. E. S. enabled them to initiate discussions on family endowment amongst 
those near to the seat of power and each of them wrote pamphlets, books and 
articles as well as giving lectues, talking to political parties and other 
interested organisations and lobbying Parliament at opportune moments when 
anything remotely connected with family endowment was being debated. 
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Yet even this active, albeit far from radical, feminist group kept its 
voice muted when it came to seeking support beyond the domain of the women's 
societies. According to Macnicol, there appears to have been some agreement 
amongst the leading women that in spite of their inherited advantage regarding 
class and education, they saw themselves disadvantaged in terms of their sex. 
Whether this is interpreted as a lack o' feminine confidence or as undoubted 
realism given the strength of patriarchal attitudes and the widespread 
institutional forms which they took. In either case the result was a dilution of 
the feminist aims of the strategy to give women economic independence in the 
family and to advance their position in the labour market. In order to enlist 
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support from influential groups and individuals who, if not directly 
antagonistic to feminist aims, were unlikely to align themselves with 
specifically feminist proposals, the feminist dimension of the argument was 
omitted in any general campaigning for allowances. Rathbone's strongly held 
feminist beliefs were in the main only forcefully expressed when addressing 
audiences within the women's movement. When in feminist circles, she was 
prepared to attack the male establishment but for the most part, Rathbone and 
her followers rejected any attack in favour of persuading the male establishment 
to reform its attitudes towards women, a method which negated any notion of a 
specific campaign to promote feminist policy. Furthermore, not only did the 
feminist voice remain muted so as to attract widespread support but it remained 
politically naive regarding the working class struggle. 
Rathbone had set the basis for a pragmatic approach in her discussion on 
proposals for family allowances outlined in "The Disinherited Family". The state 
scheme demanded by the early committee was both socialist and feminist insofar 
as the scheme aimed at distributing income towards women in the family and 
towards the working class family but this scheme was not specifically endorsed 
in Rathbone's major work; instead various methods of income distribution were 
discussed. Rathbone believed that, given the existing economic stagnation, there 
was little chance of success for either a family wage campaign or a system of 
family allowances which would enable a distribution of income from capital 
towards labour. She therefore argued for a system based on a redistribution of 
the existing wage bill, that is allowances financed from the wages of others. 
Although she was critical of the existing wage structure regarding the 
reproduction needs of the working class as a whole she did not envisage any 
radical change in the relationship between capital and labour. She recognised 
that this was the case but was also of the opinion that her proposals would not 
undermine the position of labour as a whole and in the long term would 
strengthen the bargaining power of labour by reducing the competition between 
male and female labour. Rathbone believed that a family allowance scheme would 
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be most likely to succeed if based on a horizontal distribution away from 
single members of the community towards the family and away from men towards 
women. She suggested two methods of achieving this, occupational pools within 
various occupations or a universal scheme based on either national insurance 
contributions or on taxation. On the whole she was in favour of a national 
system but thought that the former might be more acceptable to a people so 
instinctively conservative as the British. This "conservatism" was also a part 
of Rathbone's character and in spite of her support for a national system, she 
remarked that the occupational pool system had the advantage of allowing for the 
differing standards of family life which characterised different occupational 
groups. Such a conclusion was evidence of her support for the existing social 
and economic divisions. 
The select group of women who were responsible for the conduct of the 
campaign took little notice of the views of working class women who although 
recognising some of the advantages of "payments for motherhood", were also 
concerned with its long term effects on wage rates. Working class women saw 
allowances as just one of a series of measures, (such as free nursery education, 
welfare clinics and better opportunities and conditions in the labour market), 
necessary to improve their position. In particular, the middle class women 
showed little understanding of the anxiety of trade unionists that 
family 
allowances might depress wages. Rathbone's faith in economic rationality 
regarding the distribution of income to meet family needs and the power of 
rational argument based on this for persuading those in power to support family 
allowances, meant that she failed to recognise the fundamental power 
relationship that exists between the supporters of capital and the supporters of 
labour and this lacuna marred the practice of those who campaigned for family 
allowances. 
More than this, Rathbone, in spite of her evident sympathy with working 
class women and children living in poverty, had little time for the broader aims 
of the labour movement. In spite of her intellectual argument that family 
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allowances would in the long term strengthen the position of labour in the 
labour market, she was in practice prepared to endorse the use of family 
allowances to undermine the slowly growing power of the labour movement. In a 
speech made to the faculty of insurance in 1927, she expressed the fear that if 
the Labour Party came to power its supporters might force it to radically change 
the basis and structure of industry and according to Rathbone this might be 
averted by the redistribution of income through family allowances. Not only was 
Rathbone prepared to argue in this vein, but she was also prepared to construct 
a specific family allowance scheme for the coal industry in a form which 
stabilized the position of the industry at the expense of the workers. In 
collaboration with Beveridge, she outlined a scheme to the Samuel Commission on 
the Mining Industry which reduced the overall wage bill of the industry. The 
scheme combined a minimum wage, (based on a standard between Rowntree's current 
"human needs" level and level used in 1899) with a system of allowances to cover 
the total reproduction costs of children. In this way it was possible to ensure 
that all the children of miners, (they had a comparatively high fertility rate 
at a time of an overall decline in the rate) were reared above the poverty level 
and at the same time an overall cut in the wage bill could be introduced. The 
Commission's Report published in March 1926, accepted the proposals thus giving 
the first official approval for family allowances but due to the General Strike 
and the miner's lockout, they were not implemented. 
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The F. E. S. soon succeeded in attracting support from a wide spectrum of 
women's organisations and in spite of their reservations this included working 
class women's oranisations. It then became its aim to canvas for a broader base 
of support and a pragmatic, and it might even be said, an opportunist strategy 
dominated the practice of the promoters of family endowment. They not only 
promoted a variety of schemes but often when advancing their ideas, their 
arguments were tailored to meet the specific interests of the group from which 
they sought support. 
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Thus when addressing various sections of the labour 
movement a national scheme based on taxation allowing for a vertical 
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distribution of income was put forward but when talking to professional middle 
class groups, a scheme based on contributory insurance or occupational pools was 
proposed. Initially in relation to the political parties, the scheme put forward 
was the one most likely to appeal. In their eagerness to gain support they tried 
to accommodate the anxieties of those concerned with the differential birth 
rate between the classes by arguing that family allowances would affect the 
middle classes differently from the poorer classes. It was suggested that 
allowances paid to the poorer classes would encourage higher standards of 
childcare and a decline in the birth rate whereas allowances would have the 
reverse effect on the middle classes encouraging them to have more children. The 
assumption was that the professional classes could be relied upon to maintain 
high standards of childcare even with an increase in the number of children. The 
only consistent element to their argument was the demand that the allowances 
should be paid to the mother. Moreover, as time went by the F. E. S. campaign 
became more conservative. Apart from the case of the Samuel Commission, there 
was little response from the Government to family allowances. Given the 
Government's overall policy of curbing public expenditure, from the thirties 
onwards, Rathbone and the F. E. S. turned their attention solely to promoting 
occupational schemes and exploring the likely effects of family allowances on 
the declining birthrate, thus further removing the campaign from the original 
feminist aims to give mothers an independent income. Added to this the F. E. S. 
leaders were disappointed when the T. U. C and Labour Party, in spite of their 
commitment towards securing special provision for children, rejected the idea of 
cash allowances in 1930. 
In 1927, a policy document brought out by the Labour Party Executive 
"Labour and the Nation" made no mention of either a minimum wage or of family 
allowances, but in July of that year an inquiry into family allowances was 
conducted by a T. U. C. /Labour Party, Joint Committee on the Living Wage. In 
September 1928, it published an interim report summarising the various arguments 
for and against family allowances and the T. U. C. General Council circulated it, 
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together with a questionnaire, to member unions. The results, which were 
somewhat inconclusive, were published in the 1929 T. U. C. annual report. In the 
same year a Family Allowance Committee was formed and on the 23rd March 1929, a 
conference for representatives of trade unions, co-operative societies, trade 
councils etc. was held. At that time, when Labour was in government, most 
believed that the cost of such a scheme was so high as to be a political 
impossibility and instead favoured an expansion of child welfare services. 
Eventually in February 1930, the joint committee issued majority and minority 
reports because nine members had come out in favour of the cash allowances and 
three in favour of measures in kind. In spite of this, the T. U. C. General 
Council decided in May 1930 to adopt the minority report by sixteen votes to 
eight. At the T. U. C. annual conference in September family allowances were 
rejected as impractical for the time being and a similar decision was taken at 
the Labour Party Conference in the following month. Given a political climate 
which offered little hope for the advancement of family allowances the F. E. S. 
leaders turned their attention to child poverty, and devoted much of their time 
to furthering the aims of the Children's Minimum Council. 
In spite of the early radicalism of many feminists after the war, in a 
period of growing unemployment and poverty, much of women's political action was 
directed towards securing measures to help the large numbers of children living 
in poverty. Since the early decades of the century, women's groups, such as the 
Fabian Women's Group, the unofficial Maternal Mortality Committee, the Women's 
Cooperative Guild and the Women's Labour League, had argued that family income 
was a crucial factor in healthy child bearing, birth and child rearing. They 
therefore campaigned for measures in cash and kind to improve standards of 
reproduction in the working class family. Rathbone, from the beginning saw the 
alleviation of child poverty as an important element in her plan for family 
allowances and in 1934 she, Eva Hubbach and Marjorie Green decided to form a new 
pressure group, the Child Minimum Council, to demand that the Government 
recognise the extent of child poverty and take responsibility for appropriate 
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remedial measures. The new pressure group conducted its campaign in a similar 
fashion to that of the F. E. S. It recruited membership from the establishment as 
well as the support of the women's organisations and those interested in 
furthering the needs of children. The Council succeeded in uniting a broad 
spectrum of opinion which believed that child malnutrition was caused by poverty 
and it hoped to put sufficient pressure on the Government to base the new 
unemployment rates on the standard recommended by the British Medical 
Association. (This will be discussed further below). Although the Government 
stood firm against the mounting pressure that the state should be responsible 
for maintaining adequate standards of reproduction amongst the poor, the idea of 
cash allowances for children as a possible method of maintaining the principle 
of less eligibility was being given some attention, in particular by Beveridge. 
The 1934 Unemployment Act brought into being a three-tiered system of 
benefits; payments made under the Public Assistance Board for miscellaneous 
categories of destitution, payments made under the Unemployment Assistance Board 
for the registered unemployed who could not claim the insured benefit and the 
insured payments made by the Unemployment Insurance Statutory Committee. By the 
late thirties, there was growing alarm in conservative circles over policies 
evolved to deal with long term unemployment based on the notion, in spite of 
evidence to the contrary, that the 'dole' was undermining the work ethic and 
encouraging indolence, therefore strategies were required to counteract this 
trend. It was the firm policy of the U. A. B. that benefit rates should be 
calculated in accordance with wage levels rather than any concept of minimum 
needs and in view of this the Board refused to discuss the proposals put forward 
by the C. M. C. to improve benefits. Such a climate of concern over the erosion of 
the work ethic and the principle of less eligibility was conducive to an 
acceptance of cash allowances in wages. Thus the F. E. S. and the C. M. C. began to 
stress the advantages of developing family allowance in wages in order to keep 
low wages above the rates of benefit, a policy which found favour with the 
U. A. B. Similarly, the U. I. S. C., with Beveridge as its chairperson, had the task 
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of ensuring that those covered by the insurance scheme received a benefit larger 
than those paid out by the U. A. B. but still below existing wage levels. Steering 
a middle path between the two by the end of 1935 had resulted in a profit of 
£290,000 per week, with every indication that this would continue. 
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The 
Committee was uncertain what was the best method of dealing with this surplus 
and like the U. A. B. it did not wish to increase benefits for fear of the effect 
on work incentives. It was at this time that Beveridge began to support family 
allowances in wages as a method of solving this problem. 
Beveridge's early interest in family allowances had little to do with 
securing women's economic independence or alleviating working class poverty. 
According to his biographer, Beveridge initially saw allowances as a method of 
preventing a further decline in the birth rate but soon saw an added advantage 
that the allowances could also restrict wage increases. 
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His early enthusiasm 
for Rathbone's ideas prompted him to draft concrete proposals for a conference 
of the Family Endowment Council in June 1924. He suggested that allowances 
should be financed by contributory insurance and should be payable for all 
children whose parents were covered by national health insurance and that those 
receiving poor relief or unemployment benefit should be excluded because they 
already received dependents allowances. The council were in favour of his scheme 
but insisted that allowances should be paid regardless of whether the father was 
out of work and suggested that dependents' allowances should be abolished in 
favour of family allowances. The Council, demonstrating its conservative nature 
also declared its regret that a universal scheme was out of the question as the 
suggested scheme "confined to the working classes would encourage an increase of 
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population from inferior stock. " 
As previously discussed, Beveridge soon saw allowances as a method of 
reducing labour costs to industry. In spite of Rathbone's reluctance to be 
associated with wage cuts, Beveridge was able to persuade her to shift away from 
Rowntree's current definition of human needs which she supported, to a level 
which allowed for an overall reduction in the wage bill. Beveridge also 
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attempted to gain the support of the Conservative and Liberal parties and 
confirming his belief in the efficacy of the allowances, he introduced a scheme 
at the London School of Economics, later claiming that his intention had been to 
lessen academic infertility. 
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By the mid-thirties however, Beveridge's 
experience at the U. I. S. C. had provided a further motive for supporting the 
introduction of family allowances. From 1934 onwards, he became increasingly 
interested in solving the problem of maintaining a margin between wages and 
benefits so as to safeguard the work ethic and from this point onwards primarily 
promoted family allowances as a method of achieving this rather than as a method 
of averting population decline. In 1937 in his annual report, Beveridge endorsed 
the view of the F. E. S. that insurance benefits should be considered in relation 
to all aspects of poverty rather than in isolation but his main aim was to 
prevent the unemployed man receiving more in benefit than in wages when in 
employment. 
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Thus Beveridge's interpretation of the utility of family 
allowances was far removed from the "new feminism" which emerged after the First 
World War. 
It was Rathbone's contention that what was required to achieve the 
economic emancipation of women was a scheme of state allowances which would 
provide married women in the family with an independent income. If such a scheme 
existed alongside the wage structure, it would remove the economic motive for 
the antagonism of male workers towards the demand for equal pay for equivalent 
work. She argued that in the long run this would strengthen the position of 
labour by reducing the competition between male and female workers because it 
could no longer be argued by male workers that they needed a wage large enough 
to support a wife and family and employers would no longer be able to pay women 
a low wage on the basis that they received financial support from husbands. 
Although it was Rathbone's aim to remove family dependency relations from wage 
struggles, her acceptance of the existing gender division of labour produced a 
flaw in her argument because this led her to accept that housework and the 
services required by the husband should be covered by the male wage. Therefore 
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the allowances only related to children, their needs and the work involved in 
their care. 
The "new feminism" of Rathbone and her associates was a radical 
departure from traditional "Bourgeois Feminism" which was usually couched in 
terms of opportunities to compete on an equal footing with men, especially 
regarding the notion that feminists should reject the standards established by 
men. Moreover, although the argument on economic emancipation was flawed it 
directed attention towards dependency relations in the family and given that a 
large percentage of women at this time were fulltime mothers and that the policy 
included payment for the work of childcare, there was a radical aspect to this 
strategy, in so far as it aimed for independent income for mothers in the 
family. This policy would also have given greater financial security to widows, 
deserted wives and those with "neglectful" and "abusive husbands" as well as 
removing large numbers of women from the stigma associated with the Poor Law. 
Nevertheless in so far as the "new feminist" was represented by Rathbone, there 
was little understanding of the specific aims of working class women or of the 
nature of the working class struggle. Moreover, Rathbone in spite of her claim 
that she did not wish to depress wages, was prepared under pressure to cooperate 
with Beveridge to construct a scheme which cut the wage bill in the mining 
industry. There were other conservative aspects of the campaign for family 
allowances; it was considered that they would help to defuse the militancy of 
the labour movement, that payment of the allowances could if necessary be tied 
to a system of supervision of childcare by the welfare authorities and payment 
of allowances to unmarried mothers was rejected. Promoters of the campaign also 
failed to consider the advantages of socialised forms of childcare for both 
women and children. 
Pragmatism rather than an ideological commitment to a feminist policy 
underlay the strategy employed by the F. E. S. in their campaign for family 
allowances. It may be assumed that such a strategy was expedient, given the 
likely hostility towards any policy for providing a married woman with an 
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independent income from her husband. However, their approach went beyond any 
such expediency into a realm of adjustment to accommodate all interested parties 
with the aim of achieving the principle of family allowances. Their arguments 
for family allowances usually omitted to mention payment for the work of 
childcare and was gradually reduced to a demand that sufficient resources should 
be directed towards the family in order to cover the reproduction costs of 
children. During the thirties, as a result of growing unemployment and the 
increase in child poverty that this entailed, alleviating child poverty became a 
central issue. thus increasing the association of family allowances with 
relieving this problem. In addition, the F. E. S., in their efforts to accommodate 
all interested parties, argued that family allowances were important for the 
aims of pronatalists and eugeni6i$tt so that in the end the only feminist element 
that remained was the insistence that the allowances should be paid to the 
mother. In this way the original feminist policy lapsed into a convenient method 
of partially dealing with inadequacies in the wage structure in meeting the 
needs of the working class as a whole. 
Rathbone's analysis in "The Disinherited Family" accurately pinpointed 
the problematic nature of the relationship between the wage form and the family 
for both socialists and feminists. In the period following the Second World War 
up to the present day, there has been a tendency to ignore the major 
contradiction which exists between a commitment to equal pay for equivalent work 
on the one hand and a family or minimum wage on the other. As Barrett and 
McIntosh have pointed out, with reference to a family wage, "Insofar as the 
balance of the labour movement has historically been in favour of it and the 
tendency of the present women's movement to oppose it, it is clearly a divisive 
and important political issue for both socialists and feminists today. "61 In 
practice historically, women in most strata of the working class have 
supplemented the male wage by subordinate forms of labour ranging from full time 
work to part time work and casual labour such as child minding, "charring", 
taking in washing etc., to provide additional income for the family. In spite of 
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this, the notion of a family wage, usually taken to be earned by the man, has 
powerfully conditioned strategies relating to the distribution of income, not 
least in the sphere of state allowances to the detriment of women's economic 
emancipation. 
The crux of the problem lies in assessing whether this has been to the 
detriment of the working class as a whole. From the above analysis of the 
campaign for family allowances it is not possible to draw any firm conclusion on 
this, but a number of relevant points can be made regarding the relationship 
between patriarchy and capitalism. Rathbone's analysis demonstrated that 
although a campaign for a family wage might serve the economic interests of the 
more economically powerful and protected sectors of the working classes, it did 
not ensure that the reproduction needs of all members of the working class were 
covered and it reinforced the wife's economic dependence on her husband. It 
particularly penalised women who could not rely on the support of a husband and 
above all the stragegy counteracted an effective operation of the aim of 
achieving equal pay. The campaign for family allowances gives some indication of 
the problems associated with feminist reformist measures within the capitalist 
social formation. Although further and more detailed feminist research on this 
is necessary, the above analysis clearly indicates the need for an assessment of 
the relevant economic, political and social factors before reformist strategies 
are evolved, in order to take account of class differences in the lives of 
women. 
It has been argued that the family endowment campaign spearheaded by 
Rathbone was a watered down version of demands being made by working class women 
at that time. 
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Those within the labour movement who were in favour of endowment 
saw this as one. aspect of an integrated set of demands to serve the interests of 
women which included free nursery provision, welfare clinics and more 
opportunities in the paid labour force. There is little doubt that because of 
the way the campaign was conducted, it distanced itself from a unified campaign 
to promote the interests of women in the wage dependent household. Instead it 
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gave publicity and gained support for state allowances to partially meet the 
reproduction costs of children, and as such presented no opposition to an 
interpretation and use of the scheme as another aspect of income maintenance to 
counteract poverty within the working classes without destroying the principle 
of less eligibility. This, however, is not just a question of the distance 
between the middle class base of the family endowment movement and working class 
women, it is also a question of the ability to evolve feminist strategies within 
a system of patriarchal oppression. Rathbone was probably justified in her 
assessment of the strength of patriarchal opposition to a policy which demanded 
that women should be paid for their labour in the family. Faced with the 
political reality of formulating a policy which would gain sufficient support to 
have any chance of success, Rathbone was seriously constrained in evolving a 
strategy for achieving a system of allowances to support women in the family. 
But it cannot be ignored that the lack of awareness and conviction in terms of 
the struggle between capital and labour led her to the position of agreeing to 
Beveridge's proposal for solving the problem of the mining industry. Moreover 
this supports Humphries' contention that in some instances working class 
opposition to some feminist strategies is not just a question of patriarchal 
ideology but is rooted in economic factors. Rathbone was aware of this regarding 
the labour market but did not give it sufficient consideration in a social 
policy which transferred income from the pay packet to the purse. This type of 
social policy will always meet with some patriarchal opposition but if in the 
process the proportion of income going to the purse and pay packet is reduced 
overall then the opposition will be based on more than this. What remains to be 
answered is how political strategies can be evolved which further women's 
economic emancipation without weakening the position of labour as a whole and 
without strengthening the gender division of labour in the family. With regard 
to the latter the family endowment movement did not address the important 
question of securing a change in the sexual division of labour in the family. 
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PART II THE HEALTH OF THE WORKING CLASS FAMILY 
The national efficiency argument, 
1 
which dominated discussions on health 
and welfare after the Boer War fiasco, lost none of its significance for demands 
to improve standards of reproduction amongst the working classes in the years 
leading up to the Second World War. Moreover, the First World War had provided 
further fuel for this argument when to an even greater extent it exposed the 
physical deficiencies of recruits. "One survey revealed that only one in three 
conscripts was fit enough to join the forces. "2 The argument lost none of its 
force during the years of peace as is indicated by the opening sentence of the 
P. E. P. report on "Britain's Health" published in 1939, "Britain's position in 
the world today depends more than ever before upon the health of her people"3 
and by the launching of a national fitness campaign at this time. The growing 
and well publicized anxiety over the fitness of the population, during the First 
World War, strengthened the hand of health reformers who had been campaigning 
for some time for the creation of a Ministry of Health but vested interests in 
the form of the approved societies, (both friendly societies and the industrial 
insurance companies), and the Poor Law Division of the Local Government Board 
provided sufficient opposition to delay its establishment until 1919. In 
addition, because of the power of these vested interests, the resulting Ministry 
was based on "a merging of the old Local Government Board with the Insurance 
Commissioners" which in effect meant that "the Old Poor Law remained intact 
within the Ministry of Health. 
4 
The need to establish a comprehensive health service to provide improved 
standards of domiciliary and institutional health care for the population became 
a recognised but neglected need during the inter war period. This neglect 
affected the lives of all members of working classes but because the health 
insurance failed to cover dependent women and children in the W. C. F. H., this 
section of the population was treated in a distinct way. On the one hand their 
needs were ignored by the system of health insurance but on the other, due to 
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anxiety over infant mortality and child health measures were adopted to increase 
maternity and child welfare provision. 
The Health of Mothers and Children 
Growing interest in preserving infant life at the turn of the century 
encouraged a process of state regulation of midwifery through the 1902 Midwives 
Act. Although the first Midwives Bill of 1890 provided for state registration it 
was not until 1902 that steps were taken to control practice by means of the 
Central Midwives Board and under the control of the medical profession. The 1918 
Maternity and Child Welfare Act extended provision in this area and allowed for 
cheap food for pregnant and nursing mothers and for ante natal and post natal 
care. Under the 1918 Midwives Act it became the duty of the midwife in the case 
of emergency to call a doctor. It also became the duty of the local authority to 
pay for the doctor's fee, fixed by Local Government Board, but the authorities 
were empowered to recover costs except in the most necessitous circumstances. 
Initially, the reforms encompassed by the Acts were seen as necessary 
because the welfare of the mother was important for the aim of reducing infant 
mortality but soon the persistently high number of annual maternal deaths, (in 
1921, there were 3,322 deaths and this figure did not fall below 2,000 (1,988) 
until 1937) and the extent of maternal morbidity became a matter of central 
concern to members of the maternity and child welfare movement and to officials 
at the Ministry. Given the Ministry's responsibility for health since 1919 and 
given the contrast between the declining infant mortality rate and the 
persistently high maternal mortality rate, by the late twenties the attention of 
officials at the Ministry became more directly focused on saving mothers, not 
least because of the pressure on government from the unofficial but influential 
Maternal Mortality Committee set up by Mary Tennant and Gertrude Tuckwell. Janet 
Campbell, who in 1918 became the Senior medical officer in charge of maternity 
and Child Welfare was the author of the first government report on maternal 
mortality in 1924.5 She drew attention to the avoidable wastage of human life, 
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suggested reforms in the training of midwives and medical students and stressed 
the importance of ante natal care as an integral part of measures to secure a 
decline in maternal mortality and morbidity. 
Provision of ante natal care went hand in hand with educating the 
expectant mother to the responsibilities of pregnancy. On the one hand, the floti 
of control towards the professionals meant that the management of pregnancy and 
childbirth was now increasingly in their hands but without the cooperation of 
the mother there were limits to the efficacy of this strategy. In this respect 
ante natal clinics were seen as having an important educative function for 
achieving the necessary cooperation between the mother and the professionals. It 
was the official view that the earlier propaganda methods drawing women's 
attention to the dangers of pregnancy had frightened mothers rather than helping 
them to achieve a health pregancy. There was also some official anxiety that the 
propaganda had been "more likely to encourage the indiscriminate practice of 
birth control rather than successful motherhood. "6 Health officials now believed 
that the best method of achieving a healthy pregnancy was through individual 
advice to the woman at ante natal clinics. This therefore was an aspect of 
health provision which was supported throughout the inter war period, so that by 
1938, the number of clinics in England and Wales had reached a total of 1,796. 
However, ante natal care provided "no magic answer" to the problem of maternal 
mortality. 
7 
This state of affairs continued to puzzle and alarm both health 
officials and the medical profession, especially as concern with the falling 
birth rate was gathering momentum during the thirties. Thus although the number 
of deaths fell to just below 2,000 in 1937, after research had shown that dettol 
was the most effective anti septic, the figure was still high enough to ensure 
that maternal mortality remained a significant issue. 
In effect the aim of reducing maternal mortality and morbidity meant 
official support for professional supervision of the ante natal period within a 
hierarchical structure which endorsed the authority of the medical profession 
over midwifery and maternity care. Moreover, maternity reforms, like child 
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welfare reforms, resulted in the implementation of measures which concentrated 
on educating women to their maternal responsibilities in a way which frequently 
ignored the importance of the existing economic inequalities and the financial 
difficulties faced by the W. C. F. H. during the procreation stage of the family 
cycle. In spite of the positive aspects of ante natal care, it is another 
example of how official policy during the interwar period, endorsed the existing 
practice of making education for motherhood a central element of strategies to 
advance standards of health without giving due consideration to the relationship 
between poverty, malnutrition and poor health. By the thirties many reforming 
groups were drawing attention to the significance of this relationship but the 
Ministry of Health maintained that malnutrition was no longer a widespread 
problem and where it did exist it was not due to poverty but to ill balanced 
diets which resulted from the ignorance of women regarding food values. In 
addition, in the case of maternal mortality rates, officials chose to disregard 
the growing evidence put forward by reforming groups that poverty significantly 
affected the health of pregnant women in favour of the claim that poverty could 
not be a significant factor because the rate was higher amongst women 
in the 
Registrar General's social class II than in social class V. 
As Jane Lewis' study demonstrates, 
8 
state policies in maternity fell 
short of the demands made by working class women, especially with regard to the 
availability of contraceptive advice, analgesics and maternity benefits. Thus 
throughout the interwar period "a majority of working class women gave birth at 
home with no pain relief" and economic inequalities continued to affect the 
conditions in which pregnancy and childbirth took place. 
9 
Although the wives of 
insured men received £2 maternity benefit, the cost of a qualified midwife in 
most circumstances would have been equivalent to the maternity benefit, leaving 
nothing for the cost of a doctor if necessary, or for extra food, the 
necessities required by the mother and baby and additional domestic help. 
10 
The 
ability to meet these costs depended on the size of the wage but the additional 
expenditure incurred during pregnancy and childbirth stretched the budgets of 
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most W. C. F. Hs. Although for the higher wage earners, home conditions and 
financial considerations were no longer such important conditioning factors for 
the poorer sections of the working class, inadequate housing and insufficient 
income to cover maternity needs, including a satisfactory diet during pregnancy, 
still inhibited satisfactory conditions of pregnancy and childbirth. 
School Meals and Medical Inspection 
Medical inspection dramatically revealed the shortcomings in the healthy 
growth of working class children, but the anticipated improvements were slow in 
coming. School meals had done little to ensure that all children had sufficient 
and suitable food and diagnosis still outran treatment in the case of morbidity. 
In an attempt to distance school meals from its association with poor relief, 
just before the outbreak of the First World War, the Government passed further 
legislation, the Education (Provision of Meals) Act 1914. The Act restated the 
original aim of the legislation "that feeding should be undertaken, solely for 
the benefit of the physique and learning ability of children and should not be 
considered in anyway a measure of poor relief. " The school medical officer of 
health was given the sole responsibility for selecting the children needing 
meals and local authorities were compelled to make provision. The limitation 
placed on rate support under the original act was removed and grant aid from the 
Exchequer to a maximum of fifty percent was authorised. In this way it was hoped 
that the feeding of necessitous children could be advanced without the 
controversy and punitive measures associated with poor relief and the concern to 
maintain parental responsibility. In addition following the ineffectual attempt 
to overcome the gap between medical inspection and treatment through a means 
tested voucher system, in 1912, grants were made available to local authorities 
who were pioneering medical treatment in school clinics. Initially clinics were 
favourably considered by the Board of Education because they provided a method 
of supervising children who did not attend school regularly because of sickness 
or who required watching for some other special reason and also because they 
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afforded the opportunity for a more complete examination than could be 
undertaken at school. 
11 
However, their work was soon extended to provide 
treatment for decaying teeth, skin diseases, infested heads, defective and 
infected eyes, infected ears, noses and throats. In 1912, there were 47 
inspection clinics, and 97 areas offered upwards of 140 clinics which also 
offered treatment. Apart from the more comprehensive medical examination which 
could take place, there were a number of economic advantages for the Board of 
Education in providing clinics. The treatment cost less than paying medical 
fees, much of the routine treatment could be undertaken by nurses, and with 
prompt and more complete treatment, more children were able to attend school 
more regularly thus helping to raise the education grant. 
12 
By 1919,272 Local 
Education Authorities provided a total of 692 clinics and by 1938 the figures 
had risen to 314 and 2,318.13 
The provision of meals, medical inspection and treatment, like other 
forms of health and welfare provision to raise standards of reproduction in the 
W. C. F. H., was subjected to two conflicting pressures between the wars. It was 
officially recognised that the money spent on meals, medical inspection and 
treatment was necessary in terms of the national interest. Without a future work 
force of an adequate quality, unhampered by disease and ill health, Britain's 
ability to compete as an advanced industrial nation would be seriously 
undermined. However, successive governments also held the view that in the 
current period of economic stagnation, the country could ill afford to increase 
public expenditure. Nevertheless as living conditions deteriorated in areas 
subjected to high levels of unemployment, there was constant pressure to extend 
services in these areas. Apart from the measures undertaken for the early 
diagnosis of constitutional defects and their treatment provision of sufficient 
food to enable health growth was a basic necessity. 
14 
School meals for 
necessitous children is therefore a relevant example of how conflicting 
pressures affected official policy. Although the government had taken steps in 
1914 to encourage an extension of provision, the Geddes Axe ensured that further 
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controls severely limited expansion, so that school meals "remained an 
educational Cinderella despite the high level of unemployment. "15 There remained 
a reluctance on the part of government officials to accept that widespread 
poverty prevented the adequate provision of food for children and as a result 
school meals in particular were subject to rigid economies but during the 1921 
coal strike, there was a steep increase in expenditure in mining areas. In 1922- 
23, in line with the recommendations made by the Geddes Commission, the grant 
for school meals was limited to £3,000 and in response, saving in expenditure 
was achieved by reducing the cost of meals and hence their content. Thus 
although the unemployment caused by the strike initially resulted in expansion 
of provision this was soon met by measures to reduce costs. From 1922 until 1926 
only about a 100,000 meals a year were served compared with 600,000 in 1921. 
Similarly, the General Strike put further pressure on expenditure but this time 
the government was better prepared in its determination to keep down costs. 
Although the strike was short lived, on the first day "the Ministry of Health 
issued a circular to the Poor Law Authorities, reminding them, that although 
there were powers under the 1921 Education Act to provide meals, they were not 
16 
meant to throw the burden of destitution upon the education rate. " 
Thus soon after the First World War it became government policy to exert 
pressure on local authorities to reduce the quality of the meals, to maintain a 
strategy of distinguishing between those in "real" need and those who were not, 
rather than to respond to immediate need, and to ensure that the main source of 
poor relief should be through the rigid means tested procedures of the Poor Law. 
In the main these policies were so "successful" that in 1926 the cost of meals 
was three times lower than in 1921. On the other hand, local authorities, 
especially in the mining areas, were unable to achieve this "success rate", in- 
stead they found it necessary to extend provision so that during 1926-27, there 
was a four fold increase, with the number of school meals served almost reaching 
400,000, but even with this response, it was still insufficient to ensure 
adequate standards of healthy growth in these areas. Thus in South Wales about 
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5% of children were classified as apathetic, ill clothed and most importantly 
mal-nourished. 
17 
The long term unemployment that characterised many areas of 
Britain during the late twenties soon made apparent the inadequacy of current 
provision but again the main Government response was to ensure as small a growth 
in public expenditure as possible. Before 1931, the Board of Education 
sanctioned the selection of children for free meals on the basis of poverty or 
malnutrition but after the 1931 financial crisis, the Board insisted that 
children should be selected only if they were both necessitous and 
undernourished which meant that it was necessary for children to exhibit the 
results of malnutrition before they would be entitled to school meals. On the 
other hand, this in turn focused attention on the problem of malnutrition at a 
time when the significance of vitamins, proteins and minerals in the diet was 
becoming more widely appreciated. * Thus according to the School Medical Officer 
for Smethwick, who critically interpreted the Board's policy on school meals as 
one which endorsed a strategy that no assistance should be given until children 
was starving, when school meals had cured the problem of malnutrition, children 
would have to go through another period of starvation before they would once 
more be entitled to school meals. 
18 
Many medical officers held similar 
sentiments and forcefully argued that if it was the Government's aim to maintain 
standards of health, then government policy should be based not only on removing 
conditions that produced malnutrition but also those that produced under or ill 
nourished children. The medical returns, based on school inspections, indicated 
that in many areas a significant percentage of children** required treatment and 
* The relationship between poverty, malnutrition and standards of health will be 
discussed further below. 
** For example in typical areas such as West Hartlepool, Tottenham, Shrewsbury 
and Whitehaven; in 1933 11.1 per thousand were found to be "malnourished and 
requiring treatment and a further 12.8 per thousand were undernourished and 
required observation. " (S. Leff and V. Leff "The School Health Service 1959 p. 85) 
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observation as a result of nutritional problems and medical officers of health 
suggested that if sufficient provision had been made via school meals, the 
costly treatment and observation would not have been necessary. The Board found 
it increasingly difficult to ignore these criticisms, especially as some 
sections of the medical profession and other reforming bodies were publicly 
drawing attention to the relationship between poverty and malnutrition. Neither 
the Board of Education nor the Ministry of Health were prepared to accept the 
arguments put forward that poverty was the cause of malnutrition but some action 
was taken to appease the critics. 
In 1934, the Board responded by agreeing that while a child was awaiting 
a medical examination, he/she might receive free school meals if recommended by 
a teacher or other school officer, and by instituting a programme to encourage 
an increase in the amount of milk sold in schools. On the first of October, the 
Milk in Schools Scheme came into operation in all grant aided schools. The 
Government, acting in conjunction with the Milk Marketing Board, aimed at 
disposing the surplus milk produced by dairy farmers by selling it cheaply to 
schools thus enabling children to purchase a third of a pint per day at a cost 
of d. Soon after this the number of children taking milk at school almost 
trebled. 
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In addition in 1935, a new method of assessment for free milk and 
meals was introduced in an attempt to meet the criticisms made by medical 
officers of health, who demanded a better form of assessment to solve the 
problem of malnourished children. A clinical method of assessment was introduced 
to replace what officials saw as the ambiguous term malnutrition and although 
further criticisms were voiced over the "too subjective" nature of the new 
assessment procedures, the Board insisted that the opinion of a good physician 
remained the best and simplest guide available. 
Scientific interest in the composition of a well balanced diet, based on 
"new knowledge" in this sphere, also encouraged a number of experiments in urban 
schools. The Oslo breakfast introduced by Dr. Carl Schiotz provided the basis for 
a small controlled experiment in London Schools, when an adapted form of the 
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breakfast was given as a health dinner to a specified number of children whose 
progress was then compared with a corresponding number of children given a hot 
two course dinner plus milk. The experiment, which started on the 5th May 1938, 
at the Trafalgar Square Dining Centre, Mile End, was reported on in the 1938 
Annual Report of the Chief Medical Officer of the Board of Education, where it 
was stated that the experiment was still in progress but so far it appeared to 
be "very satisfactory in all particulars except the cost of the meal which 
averages 5s-7d a meal. "20 It was suggested that the cost could probably be 
reduced through bulk purchase, if a decision was taken to introduce the health 
dinner on a more widespread scale. Somewhat similar supplementary meals were 
experimentally introduced in other areas including Cambridgeshire, Cumberland, 
Ipswich, Pontypridd and the Isle of Ely. Finally, in some London schools halibut 
liver oil capsules were given instead of the sticky, messy and unpalatable cod 
liver oil and malt. 
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The main aim of the Government between the wars was to curb public 
expenditure. Thus in spite of the strategy adopted in 1914 to extend the 
provision of school meals, a policy of rigid control over expenditure was 
maintained, and to a degree which meant that government officials were not 
prepared to accept the growing evidence demonstrating a correlation between 
poverty and malnutrition. For the most part the school meals service stagnated 
except for the above mentioned experiments on meal content and the steps taken 
to provide cheap milk. Moreover, although steps had been taken to distinguish 
the service from the stigma of the Poor Law, the children receiving cheap or 
free meals continued to be stigmatised by their social segregation from other 
children. At the outbreak of the Second World War, the 110,000 children 
receiving free meals usually did so in feeding centres, whereas the 50,000 
children paying for meals because of the distance of their homes from the school 
were fed in school canteens. 
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In the area of meals, medical inspection and 
treatment, the most significant expansion took place in the provision of 
treatment through school clinics. In contrast the number of children coming 
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under medical inspection in 1926 was 2,685,167 or 54% of those in average 
attendance, but during 1938, the figure was 1,677,008 or 37% of those in average 
attendance. 
23 
This again reflects the overall government policy to control 
public expenditure so that health and welfare policies were always based on 
selective procedures with official scrutiny being mainly directed towards the 
poorer sections of the working class. 
The Health of the Pre-school Child 
The establishment of a medical section within the Board of Education 
soon reinforced the claim of infant welfarists that specific measures were 
necessary to secure the healthy development of pre-school children. The welfare 
measures discussed above were undertaken primarily with the aim of ensuring that 
school children could make the best use of the education and training provided 
by the state, but many of the officers directly responsible for provision and 
supervision had the broader aim of securing an overall improvement in the health 
of the future generation. This inevitably focused attention on the health of the 
pre-school child, especially as there were serious physical defects in a large 
percentage of children when they first entered elementary schools. For example, 
Dr. Kerr reporting for the London Council stated that 27,713 defects were found 
among 40,880 entrants and Dr. Williams of Bradford, referring to the underfives 
claimed that, "in a great number of cases it has been discovered that disease 
has already seriously affected the health of a child even at this early age, as 
is instanced in the large percentage of cases of squint and eye-disease, 
adenoids, pthisis, and other tubercular diseases, bronchitis, rickets and skin 
diseases. It would therefore appear that the examination, so far as these 
children are concerned, has not been carried out sufficiently early. " 
24 
Many 
medical officers were in favour of further measures by the state to supervise 
and aid the healthy physical development of pre-school children, through infant 
consultations, schools for mothers and nursery provision. This aim was endorsed 
by George Newman, the Chief Medical Officer of Health, to the Board of 
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Education, in his 1912 Report, where he argued that it was fair to assume "that 
many children under school age suffer from preventable or neglected ailments, 
and the question arises as to whether these are due to ignorance or inattention 
on the part of the mother or to lack of facilities for securing treatment. One, 
if not both of these factors probably exist in the majority of cases. "25 Newnan 
was also acutely concerned with the high infant mortality rate and persistently 
campaigned for policies to reduce mortality and enhance infant welfare. Other 
public health officials as well as middle class reformers who were part of the 
infant welfare movement had similar aims and campaigned for new state measures 
to supervise and improve the health of pre-school children and to reduce the 
infant mortality rate. 
In 1905, prominent infant welfarists from Britain attended the First 
International Congress on Infant Welfare held in Paris. They were impressed by 
the work of Budin and Dufour in France and returned with the aim of extending 
the existing experimental provision initiated by middle class reformers in order 
to establish a similar scheme of infant care based on maternity and infant 
welfare centres. This aim was well supported by those concerned to reduce infant 
mortality and in 1906 and 1908, National Conferences on infant mortality were 
organised by the Local Government Board, with its President John Burns taking 
the chair. In general, numbers of both conferences supported the voluntary 
initiatives that had taken place, such as milk depots, schools for mothers, 
infant consultations and health visitors and they were also in favour of centres 
to provide advice on ante natal care and infant welfare. In particular, both 
conferences had as their central theme, the crucial part played by mothers in 
securing a decline in infant mortality and in providing an environment to 
promote the health of infants and young children. This theme was established by 
John Burns in his first Presidential Address and it reinforced the trend of 
blaming mothers for the death and ill health of their children. Burns claimed 
that, "There are roughly 100,000 infantile lives being sacrificed in some form 
or another every year, not to man's inhumanity but to neglect, carelessness, 
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foolishness and ignorance. "26 Given his conviction that "at the bottom of infant 
mortality, high or low, is good or bad motherhood", it was the mothers who were 
neglectful, careless, foolish and ignorant and were thus responsible for the 
"sacrifice" of infant lives. This was an assumption made by most infant 
welfarists and even those with a more considered approach to the problem of 
infant mortality, such as Arthur Newsholme and George Newman, concluded that 
maternal care was a primary factor in achieving a reduction in infant mortality. 
Both men, who were considered as experts in this field, paid attention to 
environmental factors such as insanitary conditions, poor housing and 
overcrowding in the urban industrial areas, where infant mortality was highest, 
as well as contaminated milk. Newsholme in particular, "saw conditions of 
poverty as having a large influence and argued against simple generalisations 
about the incapacity of working class mothers. "27 In spite of this he also 
discussed at length, in his Report for the Medical Department of the Local 
Government Board in 1910, the importance of the ignorance and fecklessness of 
mothers in causing infant deaths. Simlarly, George Newman in his influential 
study "Infant Mortality -A Social Problem", published in the same year as the 
first National Conference on Infant Mortality, paid much attention to 
environmental factors. He concluded that "There are two features, however, which 
appear to be common to the high infant mortality districts, namely a high 
density of population and a considerable degree of manufacturing industry. "28 In 
the main, George Newman saw high infant mortality as an urban-industrial problem 
but nevertheless he also went on to argue that the core of the problem centred 
around the mother. "The young of all animals are profoundly susceptible to their 
upbringing, the human infant is no exception. Therefore, more than any other 
single agency, infant mortality depends on infant rearing ... As expressed 
bluntly, it is the ignorance and carelessness of mothers that directly causes a 
large proportion of the infant mortality which sweeps away every year in England 
29 
and Wales alone, 120,000 children under twelve months. " 
In a climate that was encouraging a "cult of motherhood"30 infant 
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welfarists were only too ready to add their voice to the clamour for education 
and training in mothercraft, often neglecting the difficulties or rearing 
children in conditions of urban poverty. Although reference was made to the 
geographical, social and economic factors relating to the incidence and 
-distribution of infant mortality, the observation made by the Medical Officer of 
Health for Liverpool typified the attitude of most reformers, "Poverty or 
riches, sanitary or insanitary conditions, occupation or the want of it, high 
birth rate or low, all play a part in bringing these variations about, but every 
extended inquiry into the intricate subject of infant mortality brings to light 
the fact that parents living approximately under the same social and sanitary 
conditions have such varying success in rearing their infants that the personal 
factor deserves a careful study. "31 The personal factor that predominated at the 
1908 Conference and typified the views of infant welfarists was the maternal 
care of the infant, with the majority of papers outlining the need for specific 
strategies to raise the standard of this care. 
The opening paper, given by Dr. Saleeby, claimed that the unique 
helplessness of the human infant coupled with the learning capacity of the human 
mother gave rise to "principles of maternalism" which were "cardinal, permanent 
and unalterable. "32 It would appear that Saleeby meant by this, that it could 
not be taken for granted that women would know by "instinct" what was best for 
their infants, instead they possessed love, and intelligence which needed to be 
directed towards infant care in response to the helplessness of infants. This 
early attempt to analyse and define "maternalism" was based on the conviction 
held by most infant welfarists, and which was voiced by Benjamin Broadbent at 
the same conference, that, " It is surely self evident that the main function of 
all women is to become mothers, and it is just as self evident that for the 
proper fulfilment of this function there needs a vast amount of knowledge and 
this should demand careful training and preparation. "33 Raising standards of 
infant care by concentrating on the mother became the main aim of the numerous 
organisations set up to promote infant welfare during the early decades of the 
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century. In addition, the state through the Board of Education, began to 
organise and financially support "education of motherhood". Following the 
setting up of the Medical Department of the Board of Education, steps were taken 
to provide classes on infant care and management to older girls attending 
elementary schools, and on application to the Board, schools for mothers, 
agencies established by the infant welfare movement, received grants to aid 
their "class teaching" of mothers under the technical regulations governing 
class teaching. " By 1912, there were 27 schools for mothers receiving such 
grants in aid for their educational classes; by 1913, there were 150, a figure 
34 
which subsequently rose to 290. " 
Soon after the first National Infant Mortality Conference, the number of 
infant welfare centres set up by voluntary bodies and by local authorities 
increased rapidly so that by 1911 there were about a hundred centres. In the 
same year the Association of Schools for Mothers and Infant Consultations was 
formed (later to become the Association of Infant and Maternity Centres), as a 
department of the National League for Physical Education, and in 1912, the 
National Association for the Prevention of Infant Mortality and for the Welfare 
of Infancy was established bringing together the two major wings of the infant 
welfare movement. The latter soon became federated with the National League for 
Physical Education which had been set up as a direct outcome of the Report of 
the Interdepartmental Committee on Physical Deterioration. 
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There was also 
growing financial support from the Board of Education when, under its powers to 
grant aid to educational work, it supported the expansion of Schools for 
mothers. In spite of the demands made by the Medical Section of the Board of 
Education and the increasing anxiety over infant deaths, which had spread beyond 
the confines of the infant welfare movement following two severe diarrhoea 
epidemics in 1911 and 1913, there were no additional initiatives taken by the 
health authorities, beyond the support given to existing provision, until the 
First World War when the importance of conserving infant life once more became a 
prominent interest of Government. This was reflected in a number of steps taken 
219 
by Central Government. In 1914, Lloyd George's budget included the provision of 
grants to meet fifty percent of the expenses incurred by Maternity and Child 
Welfare agencies. In the distribution of grants the Board of Education 
cooperated with the Local Government Board, and in a joint circular issued on 
July 30 it was explained that grants would now be given to any institution whose 
object was primarily to provide training and instruction for mothers in 
infant-care and management which included home visiting and individual infant 
consultation. The circular was accompanied by a memorandum by Dr. Newsholme, the 
Principal Medical Officer of the Local Government Board, setting out the 
composition of a complete scheme of maternity and child welfare. In 1915, the 
Notification of Births Act was passed, a further series of circulars were issued 
to local authorities to promote greater efficiency and coordination and the 
Board of Education also issued further regulations relating to grants for 
schools for mothers and both the Board of Education and the Local Government 
Board insisted that adequate records were to be kept by those involved in 
provision. 
In February 1918, the Government for the first time, sanctioned public 
expenditure on the supply of food and milk for necessitous cases at infant 
welfare centres. Encouragement was also given to voluntary initiatives in 
promoting infant welfare, for example, a National Baby Week was well supported 
by the Government. Lloyd George became the President of the National Baby Week 
Council and the President of the Local Government Board took the chair. Sir 
Arthur Acland, a former Minister of Education, set up "The Infant Welfare 
Propaganda Fund" which enabled the Association of Maternity and Child Welfare 
Centres "to employ travelling organisers to stimulate interest in child welfare 
and to give practical advice and assistance in opening new centres both 
voluntary and municipal. " 
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Such was the extent of national interest in infant 
welfare at this time, that it prompted members of the wealth owning classes to 
dispose of some items devoted to conspicuous consumptions in order to fund 
infant welfare projects. The Children's Jewel Fund was organised in 1917 to 
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raise money for new infant welfare centres and it was supported by members of 
the Royal Family. A sale of jewels in June 1918 raised £26,000 and a further 
£4,000 was raised from a doll's show to which Queen Mary and Queen Alexandra 
sent gifts of historical interest. When the fund closed in 1920, it had reached 
a total of £70,000.37 - 
The increased attention paid to infant welfare during the war encouraged 
a rapid expansion of infant welfare centres, so that by 1918, the number of 
centres had risen to 1,278, from a figure of 650 in 1915. Most provision was 
made through voluntary effort but the number of Local Authority centres also 
rose significantly. In 1915, there were 300 Local Authority Centres and in 1918 
578.38 In acknowledgement of the primary nature of the educative function of the 
centres, this expansion was accompanied by an extension in health visiting. In 
1914, the number of health visitors employed by local authorities was 600 and by 
1918 2,577 were employed. This figure included 1,044 district nurses acting as 
part time health visitors but a further 320 health visitors were employed by 
voluntary agencies. 
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The Local Government Board calculated that of the 2,897 
salaried health visitors, 1,355 were full time visitors but there were also 
numerous unpaid voluntary visitors working in cooperation with the local 
authorities. The increased and widespread interest in infant welfare articulated 
by the campaigns conducted by the infant welfare movement and the support given 
to this movement by officials who held positions of authority within the state 
bureaucracy played an important part in securing the passage of the 1918 
Maternity and Child Welfare Act. This Act in turn further endorsed the 
acceptance of state responsibility for the health of the underfives and the 
process of state intervention into the operation of the W. C. F. H. 
The 1918 Act was permissive and as such did not provide the basis for 
universal state policies relating to the health and welfare of pregnant and 
nursing mothers and young children but it did ensured an extension of the 
provision which had been pioneered by infant welfarists during the early years 
of the century. It also ensured that medical officers of health played a 
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predominant part in the creation and implementation of policies. Most 
importantly, the grant-aid first provided within the 1914 budget, was 
incorporated into the Act and was extended to cover additional services such as 
hospital treatment for children, lying-in homes and a home help service. In 
particular, the Act fostered a substantial increase in the number of maternity 
and child welfare centres, which from 1918 onwards were mainly provided by local 
authorities rather than voluntary organisations. This trend continued throughout 
the interwar period so that by 1938, the substantial increase that had taken 
place in the provision of welfare centres had radically changed the balance 
between state and voluntary provision. (In 1938, in England, there were 2,433 
local authority and 828 voluntary infant welfare centres and 1,979 local 
authority and 387 voluntary ante and post natal clinics. In Wales, there were 
319 local authority ante and post natal clinics and one voluntary ante natal 
clinic). 
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This increase in the number of welfare centres mainly took place in 
urban industrial areas, leaving the rural areas in most instances, lagging 
behind in provision. At the same time, the Act allowed for a greater degree of 
regulation by the Ministry of Health over the form and standard of provision 
made by both local authorities and voluntary organisations, as grant aid was 
dependent upon an acceptance of Ministry of Health regulations. 
The Government's post-war policy of curbing public expenditure initially 
curtailed the growth of the centres, but restrictions were lifted in 1924 and in 
the mean time a donation of £100,000 from the Carnegie United Kingdom Trust 
enabled model maternity and infant welfare centres to be set up in Liverpool, 
Birmingham, Shoreditch and the Rhondda Valley, which were then maintained by the 
local authorities. The centres aimed at incorporating most elements of the work 
pioneered by the infant welfarists in the early babies welcomes, milk depots, 
schools for mothers, ante natal centres etc., by providing food and milk for 
expectant and nursing mothers and infants in need, by weighing babies, infants 
and young children, by giving advice on diet and health matters and by 
mothercraft teaching. Although the centres were, in the main, provided by local 
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authorities, the development and the work of the centres as well as the 
dissemination of information about the needs of pregnant and nursing mothers and 
young children continued to be supported and advanced by the Maternity and Child 
Welfare Centres playing a primary role within the movement. In 1935, more than 
1,500 centres were affiliated to the Association which sold annually some 
350,000 copies of publications specially prepared to further the work of the 
centres. 
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In addition, throughout the inter war period, the trend towards 
increased specialisation within the health services, meant the growing 
separation between maternity and infant welfare provision as expressed through 
the growth of separate centres and specialised staff. Thus with the increase in 
the number of qualified midwives and health visitors each took on a specialised 
role with the latter moving away from the victorian "sanitary missioner" towards 
a "well baby nurse". 
The infant welfare movement was not entirely without conflict and 
disagreement over the various forms of provision made. Most significantly, the 
aim of saving infant life produced disagreement between those who were in favour 
of promoting breast feeding almost at all costs and those who saw a place for 
the provision of milk for babies as an important method of ensuring that they 
received sufficient nourishment and to attract mothers to infant centres. Milk 
depots which provided modified milk in sterilized bottles, each containing 
sufficient for one feed had been a popular and expanding form of provision 
during the first decade of the century but their critics argued that they had 
limited value and might be harmful if they discouraged breast feeding. In turn, 
the supporters of milk depots argued that they did not discourage breast feeding 
but saved infant life by providing instructions on safe hand feeding and by 
providing milk in a suitable form. They also suggested that all infants had to 
be weaned at some time therefore knowledge of safe hand feeding was essential. 
It was also pointed out that many depots employed health visitors to give advice 
on all aspects of infant welfare. In the main this conflict only served to 
strengthen what all infant welfarists saw as the most important method of saving 
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infant life and raising standards of infant care, that is by educating mothers. 
By the second decade of the century all infant welfarists saw mothercraft 
teaching by health visitors as the key element in reducing infant mortality and 
improving the health of preschool children especially as family visits allowed 
some supervision of the infant in the home. 
The educative work of the health visitor had been facilitated by the 
Notification of Birth Acts. Prior to the Acts, many districts employing health 
visitors had made arrangements for local registrars to supply the Medical 
Officer of Health with a weekly list of births. The L. C. C. had arranged for 
midwives to notify births in a similar way, but it was the pioneer work carried 
out at Huddersfield which provided the model for the future. By 1905, 
Huddersfield had established "what was perhaps the most complete system of 
health visiting in the country at the time", whereby first visits to mothers of 
known births were made by two women assistant medical officers of health and, 
where it was considered necessary, further visits were paid by voluntary 
visitors. 
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In the following year, the Huddersfield Corporation Act made the 
notification of births compulsory providing the basis for a more comprehensive 
but selective service. In 1907, a further Notification of Births Act allowed 
other local authorities to adopt a similar scheme but it was not until the 1915 
Notification of Births (Extension) Act, which made notification compulsory 
throughout England and wales, that the basis was laid for a more comprehensive 
system of health visiting to supervise early child care. The 1918 Maternity and 
Child Welfare Act further endorsed health visiting, when provision under the Act 
included a health visiting staff sufficient to supervise expectant and nursing 
mothers and infants under school age in the district. In addition to this, in 
the following year, the newly created Ministry of Health sent out a memorandum 
to local authorities stressing the importance of the educative function of the 
Maternity and Child Welfare services. "An infant welfare centre is primarily an 
educational institution providing advice and teaching for mothers in the care 
and management of infants and little children with a view to maintaining them in 
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good health. Its essential function is to supervise the healthy children rather 
than to treat the sick, though incidental treatment of simple ailments may be 
included in its scope. " 
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It was the aim of the Ministry of Health to keep, as far as possible, 
the curative aspects of public health separate from its preventive aspects and 
in most cases prevention came a poor second to cure. On the other hand, the 
widespread concern with infant and maternal mortality directed attention towards 
prevention and supported the preventive work of health visitors but it also 
ensured that the work was narrowly defined. Thus although steps were taken to 
establish health visiting as a professional occupation based on more uniform 
qualifications, the aims of health visiting were narrowly prescribed in terms of 
safeguarding standards of childcare in the family with particular interest in 
the health and management of babies and very young children. The importance 
attached to pregnancy childbirth and early child rearing is further demonstrated 
by the fact that when the Ministry of Health became solely responsible for the 
regulations governing training, a six months training in midwifery became a 
basic requirement for all entrants taking the examination for the Health 
Visitors Certificate. 
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In spite of the official endorsement given to the value 
of health visiting at this time, expansion was restricted to the narrow official 
objectives of reducing infant and maternal mortality and of improving the 
healthy development of pre-school children. Furthermore, in a climate in which 
successive governments were mainly interested in curtailing public expenditure, 
the impetus given to expansion by the First World War soon waned and there was 
little support for any development of a comprehensive scheme of preventive 
health education. On the one hand the Ministry played a significant part in 
establishing health visiting as "the most important element in any scheme of 
maternity and child welfare"46 but on the other hand it also played a crucial 
role in containing its development and expansion within narrow boundaries. In 
addition during the thirties when the infant mortality rate continued to 
decline, the maternal mortality rate remained persistently high thus directing 
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official attention more towards pregnancy and childbirth, a sphere which, as a 
result of the trend towards increasing specialization, was gradually removed 
from the work undertaken by health visitors, except in areas, mainly rural, 
where health visitors often acted as general community nurses. In this way the 
work of health visitors, during the interwar period, became confined to the 
health and management of the preschool child in contrast to the earlier stage of 
sanitary mission work which focused upon environmental health and'control of 
infectious diseases within the setting of the home and family. Most importantly, 
with regard to feminist issues, the narrow confinement of preventive health 
education to the rearing of children, based on an uncritical acceptance of 
gender divisions and the sexual division of labour in the family, played a part 
in reinforcing these divisions, by the articulation of standards of care in a 
form which placed the sole responsibility firmly on the shoulders of the mother 
in the family. 
The Ministry of Health did not establish any detailed programme 
outlining the work of the health visitor beyond the notion that she was a 
teacher of mothercraft, nevertheless it is apparent that the Ministry recognised 
the importance of the supervisory nature of the work with regard to childcare in 
the family. In 1918, infant protection was added to the work of the health 
visitor when it was officially suggested that the role of the Poor Law Relieving 
Officers, under Part I of the 1908 Children Act, as infant protection visitors 
supervising the care given by foster mothers, should where possible be taken 
over by health visitors. Similarly, health visitors were asked to supervise the 
care provided by relatives or foster mothers to the motherless children of dead 
or serving soldiers who were receiving special grants from the Ministry of 
Pensions. It also appears that initially the Ministry was most concerned to 
assess the number of health visitors required to operate a basic service with 
the primary aim of reducing the infant mortality rate. According to the 
1919/1920 Annual Report, the Ministry had estimated that 2,000 whole time health 
visitors would be required in future as long as the fairly low. birth rate did 
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not increase dramatically. This figure was arrived at on the basis of one whole 
time visitor to supervise 400 births per annum and on the number of births that 
occurred in 1919. Initially, the Local Government Board had set a standard of 
500 births per annum for each whole time visitor but the Board had soon come to 
the conclusion that this figure was too high. In a circular (M/CW4) which was 
issued by the authorities on the 4th August 1918, the Department suggested that 
a standard of about 400 births per annum for a whole time visitor should be 
aimed at. In 1919, there were 692,438 births which suggested that the full staff 
of whole time health visitors required would be about 1,730 as against the 1,607 
whole time visitors employed by the local authorities and voluntary agencies. 
The Ministry of Health in conjunction with the Board of Education also took 
steps to improve training and to secure the employment of qualified health 
visitors who had undertaken a course of training specifically disigned to meet 
the practice of this emerging profession. By the mid-twenties, the Ministry of 
Health was satisfied that the standard of one whole time health visitor to 400 
births per annum had been achieved, at least in England, but there was 
less 
satisfaction on the question of an adequately qualified staff and 
further steps 
were taken to reform health visiting training. The discussions on training 
reforms which took place in the mid-twenties coincided with growing official 
concern with the gap in supervision of pre-school children. 
Although infant welfare centres were judged as effective agencies for 
supervising the health of infants and for educating mothers, there were also 
some problems in fully achieving the aim of supervising the healthy 
development 
of the under fives. Mothers of babies and very young 
infants used the centres 
regularly as did the many necessitous women and children who were able to get 
cheap food and milk. Mothers' clubs also proved to be quite popular in many 
areas but class teaching was not so successful. Classes were poorly attended and 
only by mothers of children under the age of two. Very few mothers of children 
over two attended the centres on a regular basis and therefore this section of 
pre-school children had no medical supervision until they started school. From 
227 
the mid-twenties onwards, officials at the Ministry of Health and in the medical 
department of the Board of Education were suggesting that the infant welfare 
centres were not operating with sufficient effect, especially with regard to 
this age group. In 1924, the Annual Report of the Medical Officer of the Board 
of Education stated, "For the first twelve to eighteen months of his existence 
the child attends the infant welfare centres and is under the care of the local 
area health authority but from this age until he enters school at five, beyond 
an occasional visit to the health centres there is no further organised 
supervision. "47 Some officials at the Ministry of Health went further and argued 
that many local authorities were wasting resources by spending too much money on 
elaborate buildings. Complaints were also made about centres where, it was said, 
the staff concentrated on providing cheap food and milk. It was claimed that 
such centres had become little more than "feeding shops" rather than places of 
education and advice. There was much doubt expressed about the quality of class 
teaching in many districts and it was officially agreed that individual teaching 
and instruction given by the health visitor to the mother in the home was the 
most efficient method of ensuring adequate supervision and improved standards of 
childcare. In addition it was argued that the able health visitor could persuade 
and encourage mothers to attend infant welfare centres regularly until their 
children entered school. 
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In the 1926 Annual Report of the Ministry of Health, 
attention was drawn to the necessity of establishing a more systematic visiting 
of children between the ages of twelve months and five years and it was stated 
that this "is a matter to which increasing attention is being given. " The same 
report asserted that, "Home visiting by the Health Visitor is the foundation of 
every well organised scheme of Maternity and Child Welfare. "49 Any effective 
expansion of health visiting, however, would depend upon an extension of 
qualified staff and in 1924, the Ministry of Health and paved the way for 
changes to facilitate this. 
It would be incorrect to assume that the revision of training that took 
place at this time was as a result of the foresight of the Ministry in 
228 
anticipating the pressure to extend systematic home visiting as there were a 
number of other factors which affected the decisions made. Firstly, many local 
authorities and medical officers of health were pressurising the Ministry to 
reduce the period of training necessary for fully trained nurses to become 
qualified health visitors. In particular, they argued that the employment of 
nurse trained health visitors enabled them where necessary to combine the duties 
of health visiting with that of the school nurse and tuberculosis visitor. 
Secondly, given the importance attached to health visiting with regard to the 
infant and maternal mortality rates, the Ministry of Health was concerned to 
endorse this further by making a six month training in midwifery a compulsory 
part of the health visiting qualification. 
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In 1924, the Ministry of Health 
took sole responsibility for health visiting training and established a new 
Health Visitors certificate, making the Royal Sanitary Institute the central 
examining body. The Ministry also issued a directive stating that after the 1st 
April 1928, only women with a health visiting certificate would be able to take 
up an appointment as a whole time practising health visitor. To qualify for the 
examination all candidates were required to obtain, or declare in writing their 
intention to obtain, the certificate of the Central Midwives Board. A special 
course of training lasting for six months was devised for fully trained nurses. 
Other candidates were required as before to complete a two year or a one year 
course dependent upon previous qualifications. Practising health visitors of 
more than three years experience also qualified to take the examination and 
Circular 557, issued on the 9th February 1925, drew to the attention of Local 
Authorities the advantages of refresher courses for existing health visitors. 
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In the same a month memorandum (101/M. C. W) outlined the regulations and 
conditions pertaining to the courses of training and following this the number 
of institutions providing training gradually increased so that by 1929 there 
were twelve institutions providing the required courses. 
52 
It was also in 1929, 
that a joint circular was issued by the ministry of Health and the Board of 
Education on the subject of the supervision of the health of children under 
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school age. The circular urged Local Authorities to extend the present 
arrangements for health visiting "where ever necessary and as rapidly as 
possible so as to provide for the systematic health visiting of children up to 
the age at which they enter school, " with the aim of closing the gap in 
supervision which concerned officials at both government departments. 
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By the mid thirties the Ministry of Health acknowledged that some 
progess had been made in extending supervision to cover children aged between 
one and five but the 1934 Annual Report also expressed the dissatisfaction of 
the Ministry that progress was too slow. "It is clear from the surveys that the 
amount of work being done for children of this age group is still inadequate, 
and that there is need for its extension both in home visiting and in centre 
attendance. The relatively poor attendance of the toddlers at the Centres is due 
in part to the failure of the parents to appreciate that systematic medical 
supervision is still needed after the child has passed out of babyhood. It is 
important that each local authority should consider how best these needs can be 
met in their district. " Further, if limited, progress was made in the last years 
of the decade as the figure for the total number of visits made to children aged 
between one and five rose from 3,002,533 in 1933 to 4,536,368 in 1938.54 
It has been suggested that during the years following the 1926 General 
Strike, the reproduction of the work force was an issue having low legitimacy 
for government. 
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This may be an accurate assessment in general terms especially 
when compared with the attention given to this issue in the years leading up to 
the First World War and during the war, but it would be wrong to conclude that 
from the mid twenties onwards little attention was paid to standards of 
reproduction in the early years of childhood via the existing systems of 
supervision which included health visiting. The Board of Education, through the 
provision of nursery schools and classes, also held some responsibility for the 
supervision of the health of children between the ages of two and five and with 
the issue of circulars 1054 and 1405 in 1929 both departments put pressure on 
local authorities to extend provision in relation to the supervision of this age 
230 
group. However following the 1931 financial crisis the Board of Education once 
more curtailed expenditure and again asserted that the maternity and child 
welfare authorities should be the main agencies in supervising this age group. 
Although no mention was made of the declining birth rate in the Ministry of 
Health reports on maternity and child welfare, by the thirties population 
decline had become a matter of concern amongst a significant section of the 
educated elite. The movement to improve the quantity and the quality of the 
population included influential members of the infant welfare movement such as 
G. F. McCleary, George Newman and Arthur Newsholme who argued that services 
provided by the Maternity and Child Welfare Authorities, especially in relation 
to education for motherhood, could play a significant part in averting 
population decline not least through a reduction of infant and maternal 
mortality and morbidity. It appears reasonable to conclude that in the case of 
the reproduction of pre-school children, there continued to be some pressure on 
central government to maintain standards of healthy growth even in a period of 
less concern with militaristic aims and of economic decline. 
It was recognised that health visiting was a relatively cheap method of 
ensuring supervision and there is no evidence to suggest that the Ministry at 
any point attempted to curtail the provision. Instead when official concern with 
infant mortality became less acute, more attention was paid to morbidity and 
steps were taken to close the gap in supervision. Overall there was a steady, if 
slow, increase inthe number of health visitors, so that the standard of one 
whole time visitor for 400 births was more than achieved, helped of course by 
the declining birth rate. By 1934 "the target of one to two hundred and fifty 
was within reach. "56 Similarly, in 1938 in England and Wales, when the number of 
notified births (live or still) was 641,829 the number of first visits made by 
health visitors was 603,938 or as estimated by Ferguson and Fitzgerald, 97% of 
children born received at least one visit. 
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It may be a misrepresentation to 
suggest that the interwar period was "the hey day of health visiting"58 except 
in the sense that health visitors at this time were in the forefront of the 
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infant welfare movement which continued to attract widespread interest, 
nevertheless, it is also incorrect to conclude that health visiting was 
subjected to the same cuts in expenditure that were directed at other aspects of 
welfare work. On the other hand many aspects of health visiting were curtailed 
by the control exerted by the Ministry of Health. In spite of the Ministry's aim 
of securing a fully qualified staff of health visitors, it is doubtful whether 
their reforms were successful. Although it is difficult to assess the amount and 
type of qualified labour employed at this time, there is little doubt that part 
time unqualified or less qualified labour continued to play an important part in 
the operation of health visiting. There is also little doubt that the Ministry 
was reluctant to fully fund a training scheme but instead introduced methods by 
which students paid for training through an advance of salary or by low pay when 
acting as probationary health visitors for a period of time which would qualify 
them to take the examination. In addition, the Ministry played an important 
controlling role in directing health visiting along a narrowly defined path 
concerned with the health and management of babies and pre-school children and 
in steering it towards a closer alignment with the nursing profession. Health 
visiting between the wars became an integral part of the maternity and child 
welfare movement and as such was conditioned by the specific interests and the 
current ideological practices of the movement. 
During the period under discussion mothercraft teaching was primarily 
concerned with the physical health of infants and with strategies of control to 
regulate their behaviour. The most important example of this approach was that 
advocated by Truby King. The success of the Plunket Society in New Zealand, 
where King put his theories into practice and where a dramatic fall in the 
infant mortality resulted, had earned him an international reputation. His 
wartime visit to Britain in 1917 proved an even greater success than his earlier 
visit in 1913, in extending his ideas beyond the circle of committed infant 
welfarists. It led to the establishment of a mothercraft school in Highgate and 




his work originated from similar concerns to those of infant welfarists in 
Britain, his advice, which was so readily accepted by the middle classes, was in 
most respects in accord with the advice given to working class mothers by 
members of the infant welfare movement. When in Britain, King took a part in the 
activities of the maternity and child welfare movement. On his first visit in 
1913, King was an important and respected delegate at the First English Speaking 
Conference on infant mortality, where he spoke on the urgent need to reshape 
girls' education. 
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In the following year he gave a paper on the same topic to 
the Eugenics Education Conference and at a later date chaired a discussion on 
"The Importance of Training Girls in Infant Care. "61 There is little doubt that 
those active in the movement to promote mothercraft teaching in Britain were 
influenced by his ideas and methods, especially as many of his notions were in 
accord with those of the British "experts" in this field. 
"Breast fed is Best fed" was the Truby King slogan. He was convinced 
that ninety percent of mothers could breast feed if given encouragement to learn 
how, but in King's eyes this was not simply a natural activity. Like the British 
experts King espoused an ideology which saw the family as the corner stone of 
society and motherhood as the main function of women. His practical advice was 
packaged in a rhetoric which both simplified and idealized motherhood but at the 
same time questioned the mother's natural ability to respond to the infant's 
needs. The nature of "maternalism" was now a question of debate amongst the 
experts. According to Saleeby, who claimed to be an authority on this, human 
life was very different from other forms of animal life because during the 
course of human evolution there had been a loss of instinct. Consequently this 
posed a serious problem for infant care. It left the infant helpless and totally 
dependent on maternal care but the mother was also lacking in a maternal 
instinct beyond a maternal essence rooted in her love for the infant and in her 
capacity to learn. Hence if the infant's needs were to be met the mother 
required teaching in order to meet these needs. 
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This was Truby King's 
approach, he argued that mothering could not be left to "instinct", therefore 
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successful breast feeding required careful study and management if initial 
difficulties were to be overcome. Overfeeding was to be guarded against and King 
laid down a rigid schedule of four hourly feeds for the day time with a strict 
no feeding rule at night. Regularity was also the watchword for bowel training 
which he advised mothers to start at two months with regular and frequent 
"potting" daily. All Truby King babies were to receive plenty of fresh air and 
were to be trained in good habits from a few weeks onwards so as to ensure that 
the infant learned from the outset to submit to the authority of the adult. 
Physical contact with the mother or nurse was discouraged except when feeding so 
as to avoid over-excitement which was seen to be particularly harmful at bed 
time. According to King, the infant's nervous system was acutely prone to over 
excitement which he believed could cause many problems later in life if it had 
been encouraged in infancy. For the middle classes, Truby King was a key figure 
"in turning motherhood into a craft"63 but his ideas also influenced the 
practice of those engaged in giving advice to working class mothers. 
In 1929, a joint circular issued by the Ministry of Health and the Board 
of Education on the subject of the supervision of the health of pre-school 
children as well as encouraging an extension of health visiting, also endorsed 
the provision of "open air" nursery schools. Worsening conditions in areas of 
high unemployment, the growing attention paid to the relationship between 
poverty and poor health and the concern over the gap in the supervision of pre- 
school children all played a part in the decision to extend this provision. The 
development of state nursery care for pre-school children will be the central 
theme of the next chapter but it is important to make a number of points here. 
The 1918 Maternity and Child Welfare Act also enabled the local health 
authorities to provide day nurseries. Prior to this a number of day nurseries 
had been set up by voluntary organisations to provide care for the children of 
working mothers. To further this practice and to encourage improved standards of 
childcare, the National Society of Day Nurseries was established in 1906. By 
this time there were about thirty day nurseries and it was part of the Society's 
234 
task to supervise their organisation and running. These agencies were mainly 
concerned with the preservation of health and were staffed by nurses. The demand 
for female labour for the munitions factories during the First World War 
encouraged a rapid expansion in day care provision under the supervision of the 
Board of Education but at the end of the war responsibility was transferred to 
the health authorities. From its inception the Ministry of Health did nothing to 
encourage local authorities to use the permissive powers given under the 1918 
Act but instead pursued a policy to encourage closures. Officials at the 
Ministry discussed how closures could be best achieved and although it was 
suggested that the most expedient method was to withdraw the exchequer grant, it 
was considered that this would cause too much resentment and criticism of the 
new Ministry. 
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However, the 1922 Report of the Ministry of Health indicates 
that stringent review procedures were put into operation. "The circumstances of 
each Day Nursery have been reviewed in order to ascertain whether it meets a 
need and is fully utilised and as a result a few of these institutions have been 
closed. "65 The number closed amounted to 86, which was approximately 38% of the 
1920 total, thus in 1922, there were 135 day nurseries, 103 provided by 
voluntary agencies and 32 by local authorities. Pressure for closures continued 
throughout the twenties so that by 1930, the total figure had fallen to 97 
nurseries, less than half the 1920 figure, with voluntary organisations still 
providing much the largest percentage. (Voluntary nurseries 78; local authority 
nurseries 19). 
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This rapid decline was halted at the end of the twenties by the 
efforts made to extend provision in 1929, but the change only resulted in a very 
moderate increase. Thus by 1938, there were 104 day nurseries. (83 voluntary and 
21 local authority), a figure which was still well below half the total in 
1920.67 
Daycare was opposed for a number of reasons, the two most important 
being the widespread belief that mothers of young children should not work and 
secondly that collective care of young infants contributed to the spread of 
infection and disease and therefore far from safeguarding health, day nurseries 
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helped to undermine it. With regard to the latter measures had been adopted to 
reduce the risks to health and to promote healthy growth. Ministry regulations 
suggested that a day nursery should accommodate 30 to 35 children and that 
supervision by a medical officer of health who visited regularly was essential. 
Matrons were instructed to make daily checks for infection and disease. Given 
the overriding concern of medical officers of health with the risk of infection 
and the aim to raise standards of health growth, the National Society of Day 
Nurseries had directed its energies towards raising the standard of day care in 
order to avoid criticism but this policy proved to be counter productive in 
terms of their aim of extending day care because higher standards meant higher 
cost and the authorities were reluctant to fund provision. In addition, although 
there was now less 
criticism of day nurseries on the grounds that they 
jeopardised the health of infants, there was growing criticism that they did not 
provide for the educational needs of the three to five year olds. It appears to 
be the case, however, that the cost of day nurseries was the most important 
factor influencing the decision to promote "open air nursery schools" rather 
than day nurseries in the effort to extend the supervision of pre-school 
children. 
The Board of Education was also reluctant to fund nursery schools but 
gradually came to accept that they had some value as remedial and preventive 
agencies regarding the health of pre-school children. Their 1923-24 Annual 
Report spoke favourably of the advantages of nursery schools and reflecting the 
influence of the work of Margaret McMillan in pioneering large open air nursery 
schools, suggested that although the small nursery school had proved to be too 
costly, that under careful supervision units which catered for 100-150 children 
were proving to be viable agencies for improving the health of children living 
in unsatisfactory home conditions. Apart from the capital cost difference 
between day nurseries and open air nursery schools, it was calculated by 
officials that the cost of staffing a day nursery (a matron, a nursery trained 
assistant and two probationers were required to care for 25 children) was far 
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in excess of that for a nursery school, (a teacher and helpers could care for 40 
children). 
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Day nursery costs were also high because of the extra staff, 
equipment and space needed for the care of the under twos. Therefore when the 
decision was taken in 1929 to expand the provision made for the under fives, 
particular emphasis was placed on health visiting and open air nursery schools 
as the most economically viable methods of advancing the health of pre-school 
children. This change in policy resulted in a more substantial increase in the 
number of nusery schools during 1930-32. By 1932, the total had risen to 55 
compared with 28 in 1929 and most of the provision was made by local 
authorities. (1929 L. E. A schools 12: voluntary schools 16 - 1932 L. E. A. schools 
30: voluntary schools 25). However, following the 1931 financial crisis, there 
were further pressures to restrict expenditure so that the rate of expansion was 
not maintained. By 1938, there were 103 nursery schools but most of the 
additional schools were in the voluntary sector, (1938 L. E. A. schools 46: 
voluntary schools 57). 
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Although state support for nursery schools was controlled and limited 
and primarily centred on the health rather than educational needs of children 
it 
advanced the work of the nursery school movement and the child centred approach 
adopted by progressive educationalists and the "new child psychologists. 
" This 
was also advanced by the support given to private nursery schools and 
kindergartens by the middle classes. The ideology on which this child centred 
approach was based differed markedly from the infant management techniques of 
the habit training school advocated by Truby King and as such created an 
ideological barrier to its advancement. Marie Stopes, the prolific writer on 
family relationships is a relevant example of how both sets of ideas influenced 
one particular reformer. Stopes was in favour of Truby King and she advised 
anyone with an infant to own a copy of his "Feeding and Care of Baby", but in 
contrast to King, she was less concerned with overfeeding, regularity and 
achieving dominance over the infant through early habit training. 
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If the romantic and sentimental notions which saturated her work are set 
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aside, it can be seen that Stopes was more interested in securing for the infant 
a less subordinate position in the family. She asserted that infants had rights 
which all parents should recognise. "Baby's rights are fundamental. They are: - 
To be wanted. To be loved before as well as after birth. To be given a body 
untainted by any heritable disease, uncontaminated by any racial poisons. To be 
fed on food that nature supplies or if that fails, the very nearest substitute 
that can be discovered. To have fresh air to breathe; to play in the sunshine 
with its limbs free to the air, to crawl about on sweet clean grass. "71 On the 
question of food and fresh air most infant welfarists would have agreed with 
Stopes but she went on to suggest that discipline referred not so much to habit 
training and the moulding of the infant to the parents' ways but to the way that 
parents should adapt their approach to suit the infant's needs. The baby had a 
right to expect an understanding of its needs and feelings by the parent and 
from this a different form of discipline would emerge whereby "good" behaviour 
could be encouraged and "naughty" behaviour discouraged. In this respect Stopes' 
advice was more in accord with the child centred approach evolving within the 
progressive movement. Of course Stopes may have been a radical regarding birth 
control and infant management but her conception of "Radiant Motherhood" 
complemented the rhetoric on this subject which predominated at this time. 
Compared with other areas of health and welfare provision some attempt 
was made to maintain standards of reproduction within the preschool population. 
Initially this was based on official concern with infant mortality and morbidity 
but the extent of the physical defects in children entering school and the 
existing gap in the supervision of two to five year olds was sufficient to 
maintain pressure on the Ministry of Health and the Board of Education to revise 
and extend measures for improving the health of pre-school children. The various 
strategies adopted to achieve more adequate supervision were structured by two 
main factors: a) the persistent pressure from central government to curb public 
expenditure and b) the prevailing ideology, upheld by the government, state 
officials and other members of the infant welfare movement, that state provision 
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was best directed towards helping mothers to care for their infants in their own 
homes. Given that health visiting was a relatively cheap method of supervision 
and that it focused specifically on raising standards of maternal care in the 
family, both factors acted to sustain this form of provision in a more uniform 
way than forms of collective childcare outside the family. Similarly, the 
provision of infant welfare centres, although more costly in terms of capital 
expenditure, where purpose built buildings were used, ensured the supervision of 
a large number of infants and were therefore seen as cost effective as well as 
influencing maternal care in the family. This does not mean that in either case 
the growth of provision lived up to the promise of the initial expansion which 
occurred following the First World War. By 1937, when the P. E. P. reported on 
provision, the number of infant welfare centres had risen to 3,462 dealing with 
an estimated 63 per cent of children born, a substantial improvement but still a 
long way from being a universal measure. In addition in spite of the increase in 
the number of health visitors, as the P. E. P. report described, there were a 
number of deficiencies in the service given. In some cases, the doctors at the 
infant welfare centres did not possess the necessary specialised knowledge and 
the frequent overcrowded conditions in the centres meant that the medical 
examination was "largely perfunctory" and the health visitors were often too 
harassed to give the necessary individual attention. 
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Health and Poverty 
Health standards in general improved during the interwar period and 
although the Ministry of Health was prepared to accept that there were "problem 
areas", it did not agree that insufficient income and poor housing conditions 
were of major significance in reducing standards of health. Given the numerous 
surveys and research projects focusing on the relationship between poverty, 
malnutrition and ill health in the depressed areas, which were published 
throughout the thirties, the government were not in a position to totally ignore 
the existing conditions of urban poverty. In order to solve the dilemma, it was 
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official policy to criticise the basis of any research which linked malnutrition 
to poverty and to reject any established correlation between the two. The 
difficulty of accurately defining malnutrition was stressed and the Ministry of 
Health set up its own Advisory Committee in 1931, but its members were 
specifically instructed that there should be no discussion of minimum 
subsistence in cash terms. 
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The official position was made easier to maintain 
because of a lack of consensus between those who believed that malnutrition was 
due to poverty. Little attempt was made to accurately define what constituted 
malnutrition or what constituted a satisfactory diet and in any case many of the 
doctors involved in the debate saw little point in attempting to define these 
concepts because of the relative nature of both health and malnutrition. The 
government also continued to maintain that where malnutrition existed it was due 
to ignorance on food values and methods of preparing and cooking foods; the 
problem was not one of lack of income but the correct use of income or poor 
preparation of food bought. Malnutrition, therefore, where it existed could be 
eradicated through education without reference to the distribution of income. 
The ministry were firmly wedded to the view that malnutrition had declined and 
frequently referred to the statistics provided by medical inspection in schools 
to support their viewpoint. Many medical officers working in areas of poverty 
were critical of the government's policy regarding school meals and were 
convinced that such a policy could not eradicate the existing malnutrition. In 
addition, the growing "family poverty lobby" strongly criticised the official 
figures arguing that they were not a valid method of assessing the persistent 
malnutrition and ill health, especially that experienced by women and children. 
The demand for further reforms in the distribution of income to 
counteract family poverty and to raise standards of health and the government's 
resistance to this demand has been examined in some detail. 
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In relation to 
this thesis it is sufficient to note a number of relevant features. The large 
number of individuals, groups and organisations who campaigned for improved 
living standards for the poor, although not a cohesive movement were united by 
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the conviction that malnutrition still existed in large families and that "one 
important remedy for this was an alteration of the wage system in accordance 
with family needs. "75 Their concern directed attention towards the poverty 
experienced by large numbers of women and children living in areas where 
unemployment was high and wages tended to be low. 
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Within the "family poverty 
lobby", two pressure groups were of particular importance. The Children's 
Minimum Council and the Committee Against Malnutrition set up by a group of 
doctors. Finally the campaigns on poverty and malnutrition were significantly 
affected by developments within the science of nutrition. 
The C. M. C., as described above, was set up in 1934 partly as a result of 
the lack of government response to family allowances but mainly because the 
alleviation of child poverty had been one of the important elements in plans for 
family endowment. Given the conditions which developed due to the chronic 
economic depression, securing this aim took precedence over all other 
considerations including the feminist aims set out in "The Disinherited Family". 
From its formation, the C. M. C. led the family poverty campaign and successfully 
united a broad spectrum of individuals and groups who believed that child 
malnutrition remained a significant problem and that the main cause of this was 
an inadequate distribution of income. The C. M. C's long term aim was to secure a 
more satisfactory distribution of income but its immediate aim was to persuade 
the government to base payment of unemployment benefits and national assistance 
on the standards recommended by the British Medical Association and that all 
children in wage earning families living below this standard should receive free 
school meals and milk. More broadly the family poverty lobby also demanded 
"higher child allowances for the unemployed, rent rebates proportional to family 
size, free milk for infants and expectant or nursing mothers, free milk for 
children in state-aided schools, and an end to the situation where, in the midst 
of widespread poverty, the food producing industries had a surplus of such 
valuable foods as milk, bacon, eggs, fish and were destroying large quantities 
of them in order to keep up prices. " 
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Although a number of medical officers supported the stand taken by 
government and influential government officials, such as George Newman, played a 
strategic part in conducting "a counter-campaign to disprove the allegation of 
its critics, " many doctors including medical officers of health, saw, during the 
course of their work, the results of prolonged unemployment on the health of 
children and supported the family poverty campaign. 
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The work of doctors 
interested in the relationship between poverty and malnutrition had been 
facilitated by developments in the study of nutrition. Nutritional experts now 
offered a more accurate method of establishing minimal nutritional needs on 
which to base a minimum subsistence level. This provided a focal point which was 
problematical to the government, given the official interest in raising the 
standard of the nation's health through preventive measures relating to 
individual health. Prior to the First World War, official acceptance of the 
"financial wastage" argument regarding state education had facilitated the 
passage of the school meals and medical inspection Acts and this argument had 
lost none of its force. On the other hand, its more general application to 
preventive measures and national fitness had now linked this issue to broader 
discussions on the distribution of income, the problem of low wages and adequate 
state benefits, at a time when the analysis of food composition had become more 
proficient. This had been advanced by the discovery of vitamins, amino acids and 
mineral elements and had resulted in the detection of a growing number of 
deficiency diseases caused by incorrect diet. By the early thirties there was a 
vast amount of research in this sphere and all medical scientists endorsed the 
importance of diet for preventive medicine. Given the importance of this in 
terms of the nation's health, the Ministry were obliged to take some action and 
set up an Advisory Committee on Nutrition but to avoid making any link between 
inadequate diet and insufficient income, the Committee was instructed that any 
reference to minimum subsistence levels should not be set out in cash terms. 
In 1932, the Committee published a pamphlet "The Criticism and 
Improvement of diets" which suggested that minimum diets should be based on a 
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standard of 3,000 calories per man per day, and the Ministry continued to argue 
for more public education in general and in particular that women should be 
taught the importance of well balanced diets. The complacency of the government 
was disturbed in the following year when the B. M. A. 's Committee on Nutrition 
published its report in November 1933. It not only recommended a minimum diet of 
3,400 calories plus 50 grammes of protein per man per day but also translated 
its specimen diets into cash terms. This latter aspect of the report provided a 
cash figure for subsistence which was higher than that proposed by the 
government for its reforms of unemployment and assistance benefits for the 
following year. Although a compromise over calories was reached between the 
Ministry and the B. M. A. whereby both sides agreed that different calorie levels 
would apply to different people doing different kinds of work, the number 
decreasing to the level required by children, the dissatisfaction felt by many 
doctors at the response of health officials and the B. M. A's capitulation, led to 
the setting up of the Committee Against Malnutrition. The Committee consisted 
mainly of doctors of left wing persuasion who were convinced that the Ministry's 
response to the problem of malnutrition was counter productive. This group 
together with the C. M. C. led the family poverty lobby in the years leading up to 
the Second World War. Armed with the original B. M. A. figures, (these suggested 
that a family of two adults and three children needed to spend £1-2s-6 d per 
week on food alone when the maximum rate of unemployment benefit to cover all 
living costs for such a family was £1-9s-3d), the new Committee demanded higher 
rates of unemployment and assistance benefits and also called for measures to 
improve the living standards of the low paid, many of whom would fall below a 
subsistence level if calculated on the basis of the original B. M. A. figures. 
Within the medical profession their work was supported by the Socialist Medical 
Association, whose president, Dr. Somerville Hastings, had conducted its own 
inquiry into the nutrition of school children as well as numerous other studies 
on poverty, malnutrition and poor health. On the question of influential studies 
on poverty and health, probably the work of J. Boyd Orr made the most outstanding 
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contribution at this time. 
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The Government stood firm against the mounting pressure from reforming 
groups, led by the radical wing of the medical profession and the C. M. C. It was 
reluctant to do anything which would jeopardise what it saw as a primary factor 
in securing the maintenance and growth of the economy - the principle of less 
eligibility. There is little doubt that this was the reason for the government's 
stand rather than any belief that poverty was no longer a significant factor in 
preventing adequate standards of health. This is confirmed by the official 
policy adopted in the case of school children. Most of the measures undertaken 
by the appropriate departments were based on selective procedures to secure 
satisfactory standards of physical growth where poverty was accepted as a 
primary factor in stunted growth and morbidity. A particularly relevant example 
of this was the provision of open air nursery schools. It was accepted by the 
Board of Education, that families living in poverty were unable to provide home 
conditions which would advance the health of their children. Moreover officials 
suggested that when the material conditions of the poor eventually improved 
nursery schools would no longer be necessary, but until then the provision of 
milk, meals and nursery schools were a useful method of supplementing family 
income. This was the policy of the Board because it was accepted that it was 
false economy not to safeguard the health of the future generation. To make this 
point is not to ignore that nursery provision was also severely curtailed by the 
reduction in public expenditure but to emphasise the contradictory position that 
the state finds itself in when once it has accepted responsibility for national 
fitness. 
It was during the interwar period that state intervention into the 
operation of the W. C. F. H. focused more directly on the procreation and early 
childrearing period of the family cycle. State intervention into the processes 
of pregnancy and childbirth was not only characterised by a flow of control 
towards professional groups but also by an increase in the responsibilities of 
the "mother to be" in making adequate preparation for the birth and in 
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maintaining good health. The maternity benefit for the wives of insured workers 
and the availability of cheap food at welfare clinics only marginally redressed 
the balance in terms of the inadequacy of the wage form in meeting the needs of 
the W. C. F. H. at its procreation stage. This made pregnancy and childbirth a 
difficult time financially for a large proportion of households and especially 
for women living in poverty, therefore securing an adequate diet and buying the 
necessities in preparation for the birth remained a serious problem. Anxiety 
over the health of preschool children produced a similar growth of social 
policies which strengthened the authority of professional groups. In addition, 
most provision was directed towards supporting and raising standards of maternal 
care in the family through the educative functions of the child welfare clinics 
and the health visiting service. On the other hand worsening conditions in the 
urban areas led to the decision to provide open air nursery schools where home 
conditions were judged to be inadequate in securing the health physical growth 
of preschool children. This provision was seen as a supplement to rather than a 
substitute for maternal care in the family and it was the responsibility of 
teachers and helpers to give advice and support to mothers regarding the care of 
the under fives. In spite of official concern with national fitness and the 
measures adopted, such as cheap food, milk and meals, there was a marked 
reluctance on the part of the government to address the problem of poverty and 
poor health. Instead it was official policy to dismiss or counteract the growing 
evidence on the relationship between malnutrition, poor health and-poverty which 
was linked to the conviction that the maintenance of the principle of less 
eligibility was an essential factor in securing stability and growth. 
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Part III Population Trends: The Debate over the Quantity and 
Quality of the Population 
A number of references have been made to the expressed anxiety over the 
falling birth rate. This was an aspect of the debates on reforms within the 
infant welfare movement prior to the First World War and this continued to be 
the case as more attention was paid to standards of biological reproduction and 
infant care in the W. C. F. H. between the wars. In addition, the discussions which 
took place between the wars were characterised by a significant shift away from 
a primary concern with numbers to a growing interest in the quality as well as 
the size of the population which had class specific dimensions. 
The Malthusian theory of population, its economic effects and its moral 
recommendations, became the predominant theory during the nineteenth century, so 
that fears of "over population" tended to dominate discussions and Malthusianism 
became part of the intellectual climate of the period. Although Malthus 
advocated "moral restraint" in order to restrict births, the Malthusian League, 
formed in 1877, the first organisation to advocate family limitation, soon 
campaigned for the acceptance and use of contraceptives. The League was 
established as a crusade against poverty and soon its branches were active in 
distributing information on methods of family limitation. It specifically set 
out to educate the educators on the "truth" that overpopulation was the cause of 
poverty. In spite of opposition from socialists and members of the labour 
movement, such ideas remained an important influence well into the twentieth 
century. Keynes, for example, in his "Economic Consequences of the Peace" 
written soon after the end of the First World war still spoke of the threat of 
the unchaining of the devil Malthus. 
Increasingly, however, the interest taken in population trends between 
the wars focused on the problem of the rapidly falling birth rate or as 
McClearly suggested "During the inter war period the Devil disclosed by Malthus 
went into retirement. "1 Against the "truth" propounded by the Malthusian League, 
the population of Britain at the end of the nineteenth century was over three 
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times the size it had been at the beginning of the century, primarily because of 
the fall in death rates rather than a change in the birth rate, and overall the 
population was better off except for the poorer sections of the labouring 
classes. By the turn of the century, social and technological changes, which had 
fostered economic growth, (not least through the increased productivity of 
labour and the opening up of new land for development through imperialist 
expansion), had allayed fears relating to over-population. These changes also 
fostered a steady decline in the birth rate, so that between 1850 and 1900, the 
birth rate had fallen from 34.1 per 1.000 of the population to 28.4. The decline 
was characteristic of all social classes but it began and was largest among the 
middle classes and large families tended to be found amongst the poorer sections 
of the working classes but even amongst this group there were significant 
occupational and regional differences. Neither was the fall in the birth rate 
confined to Britain but was characteristic of most western societies and this 
gave rise to a fear that it might even be an index of physical deterioration 
amongst the western nations. These two aspects of the falling birth rate gave 
rise to discussions on the necessity for measures to reverse this decline which 
were frequently couched in terms of racial progress and the need to limit 
procreation amonst the inferior classes. 
The predominance of imperialist thinking, during the early decades of 
the century began to make population decline, both with regard to the quantity 
and quality of the population, a major concern in relation to Britain's economic 
and2 political position in the world, which the Boer War helped to reinforce. 
Imperialist thought also supported nations of racial progress which were common 
to the Eugenic Society formed in 1908. On the one hand in such a climate of 
racial regeneration and imperialist expansion, children came to be seen as a 
national asset, not least the children of the working class who would provide 
the future labour for capitalist expansions and for the militaristic aims of the 
capitalist state. On the other hand, the more conservative section of the 
eugenics movement also sought to limit what they saw as the diseugenic aspect of 
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the high fertility rate amongst the "biologically inferior" sections of the 
population. In spite of the concern with this aspect of "racial progress", the 
eugenics movement on the whole supported the aims of infant welfarists who were 
interested in raising standards of biological reproduction and infant care in 
the W. C. F. H. In the first publication of their journal "Eugenics Review", ways 
of counteracting "the frightful infant mortality in our great cities" were 
endorsed and in particular, it was suggested that one of the most important ways 
of doing so was to encourage the proper nurture of the young infant. 
3 
In many 
instances the arguments put forward by infant welfarists coincided with those 
advocated by members of the Eugenics Society and in some instances individuals 
played an active part in both movements. Both Alice Ravenhill and Dr. Saleeby 
(active campaigners in the infant welfare movement), forcefully argued the case 
for higher standards of "womanhood" and "maternalism" to improve the race from 
the platform provided by the Eugenics movement. Saleeby, in particular, was a 
leading figure in the Eugenics Sciety and was an "outstanding propagandist" of 
eugenic aims. 
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In 1909, he published "Parenthood and Race Culture" to serve as a 
basic text for eugenists seeking to pursue strategies to ensure that "superior 
people" maintained a statistical advantage over "inferior elements" in the 
population. 
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By 1913, growing anxiety over the decline in the birth rate was 
sufficient to stimulate the setting up of a "National Birth Rate Commission" 
authorised by the National Council of Public Morals. The Commission consisted of 
influential members of the upper and middle classes, with the clergy and medical 
profession being well represented. The Commission also typified the continued 
reliance on voluntary rather than state action with regard to civil matters. In 
France, at this time, a State Commission had been set up to examine the same 
problem, but Prime Minister Asquith announced in the House of Commons that he 
was not proposing to set up a Royal Commission but that the House would await 
with interest the Report of the voluntary commission. In its report, the 
Commission, although in principle not against family limitation, came out 
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against the use of "artificial" contraception, giving an indication of the 
future conservatism of the majority of the clergy and the medical profession 
towards the aims of the birth control movement. 
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The First Word War soon gave 
added impetus to the early sentiment that the future not only of Britain but of 
the Empire depended on the rearing of healthy children. Concern with population 
decline did not abate at the end of the war but discussions on this subject 
changed in tone and took on new dimensions, in the years leading up to the 
Second World War. 
Population discussions between the wars were sustained by the growing 
number of forecasts made by population experts who were engaged in detailed 
examination of population trends in Britain and Europe. Their analysis revealed 
that not only was the birth rate falling but the overall fertility rate was also 
in decline. That is, there was a fall in the number of females born in relation 
to the number of child bearing women. The conclusion was drawn that the net 
reproduction rate was too low to adequately reproduce the population. It was 
argued that the number of female births which could be anticipated from 1,000 
female infants born in a year, if the number of children who died at each age 
range remained the same, showed a recurring decline in female births of such an 
order that if it continued through successive generations, the population would 
eventually die out. In a book published in the late twenties one expert, 
referring to Europe, emotively exclaimed, "With fertility and mortality as they 
prevail at present, the population of some of the smaller countries still shows 
a genuine growth, but the population of the larger countries, France and 
especially England and Germany, is doomed to die out. " 
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This conclusion was 
widely accepted by the educated classes and in some European countries it 
encouraged the development of an integrated set of state policies on population 
to stimulate a rise in the birth rate. This was the case in the newly organised 
Fascist states of Germany and Italy. In Britain, there was a similar concern 
which was vigorously expressed by various articulate middle class individuals, 
particularly population experts, economists, educationists and those involved in 
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various aspects of public health and child welfare, but no government action was 
taken, much to the disquiet of the pronatalists who saw this as a deficiency 
in the British system. It was argued that if the necessary changes in both the 
quality and quantity of the population were to be achieved, further state 
measures were required. The experts were opposed, however, to the motives behind 
the measures adopted in the Fascist countries. On the whole there was much 
criticism of both the methods and the motives associated with such policies in 
Germany and Italy. Glass, one of the most influential of the population experts 
of the period in Britain, remarked with reference to this, "It obvious that the 
various countries which are making efforts to stimulate the growth of the 
population are impelled largely by such motives as fear of being overshadowed in 
number by other nations, and the desire to maintain a supply of active manpower 
for industrial and military purposes. " 
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Although such motives were condemned, as 
were some of the methods, there was, nevertheless, considerable agreement that 
state policies to encourage population growth were necessary if Britain was to 
survive as a nation. Pro-natalists stressed that this was not a question of 
"breeding for cannon fodder" but rather it was a case of achieving a 
satisfactory reproduction of the population so as to maintain a "British way of 
life. " There remained, however, a conservative echo of imperialist aims; that is 
the claim was made that if Britain was to sustain its economic and political 
position in the world then methods had to be found to ensure the adequate 
reproduction of the British people. 
This was the theme of a speech made by Duncan Sandys at the Conservative 
Party Conference in 1937, in which he declared that he was certainly not 
advocating what was called breeding babies for cannon fodder, but in view of the 
importance of the security of the Empire, steps should be taken to reverse the 
current population trends and there should be no shirking of responsibilities in 
this matter. He argued that the defence of a great Empire could not be assured 
if the population of Britain was growing progressively smaller and older and 
therefore some of the methods which had been generally proposed, in recent 
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years, to avert population decline should be adopted. The proposals advocated 
were, marriage loans, family allowances, a longer rest between confinements for 
working women, more labour saving dwellings, more creches and nursery schools. 
Sandys concluded with the declaration that, "We are not going to let our British 
Empire go the way of the great empires of the past - dwindle, decay and 
disappear. Britain's destiny still lay ahead of her. The hopes of the world of 
democracy of progress of civilization were today centred on the British Race. 
Britain had a part to play in history and she meant to play it. "9 Such 
sentiments were not confined to members of the Conservative Party. A similar 
concern was expressed by McCleary, the Chairman of the National Council for 
Maternity and Child Welfare, who saw Britain on the path to race suicide. He was 
alarmed at this prospect, not only for Britain but for the dominions which he 
saw as being sustained by the emigration of people from Britain. He argued that 
the mothers of Britain had a special duty to offset the general trend towards 
population decline and that this duty applied not only to the British population 
but to the population growth required in the dominions. 
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These particular 
sentiments were not necessarily endorsed by all those who took part in the 
population discussions but there was an overall concern expressed about the 
welfare of the nation and its position in world affairs. This concern was 
phrased not only in terms of Britain's ability to maintain its economic and 
political position but also in terms of the influence of Western values in the 
world. 
Within this framework, population discussions took on a number of 
aspects, beyond the focus on declining numbers, and much attention was paid to 
the economic dimension of the problem especially with regard to the changing age 
structure of the population. Most experts accepted that the fall in the birth 
rate was due to a deliberate policy of birth control by parents, therefore 
efforts were made to assess the likely economic effects of an ageing population 
and the economic reasons why parents were choosing to limit the size of 
families. Many economists had come to the conclusion that in future a smaller 
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active labour force would necessarily have to support a growing number of 
elderly people and the declining size of the working class family would make it 
increasingly difficult for this unit to financially support its elderly members. 
If extreme poverty in old age was to be avoided further policies were necessary 
to ensure an adequate transfer of income from the actively employed work force 
to the past work force. Similarly if the active work force was to be maintained 
at a satisfactory level further state policies were necessary to encourage a 
stable birth rate at a reasonable level. There was, however, little agreement 
amongst economists on the question of unemployment and what constituted an 
"optimum" level of population. There were those who argued that unemployment 
would be relieved if there were fewer people and those who argued that economic 
stagnation might be the result thus exacerbating the problem of unemployment. 
Increasingly during the thirties it was the latter view which commanded 
most attention. At this time, Keynes addressed this problem in a Galton Lecture 
given to the Eugenics Society in 1937. He outlined what he saw as the likely 
effects of the population decline and suggested policies which should be adopted 
to deal with the effects. Keynes was at pains to stress that he did not 
basically depart from "the old Malthusian conclusion" but nevertheless a new 
"devil" had appeared on the scene, that of unemployment which resulted from the 
under-utilisation of resources. In his view any analysis of the effects of 
population trends on the economy must bear in mind both "devils" in order to 
evaluate the efficacy of the demands for policies to encourage an expanding 
population. According to Keynes the first thing to bear in mind was that, 
"Unquestionably, a stationary population does facilitate a rising standard of 
life, but on one condition only - namely that the increase in resources or in 
consumption, as the case may be, which the stationariness of the population 
makes possible, does actually take place. " 
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Keynes, who was convinced of the 
importance of maintaining effective demand, argued that population trends had a 
significant effect on the demand for capital. He suggested that when the 
population was growing, entrepreneurs were usually optimistic because the growth 
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provided new markets for their goods, thus the demand for Capital was likely to 
be high. On the other hand with a stationary or declining population, the 
opposite might occur unless policies were adopted to prevent this. From this 
starting point Keynes went on to discuss in some detail his analysis of the 
relationship between the size of the population, the size of capital investment, 
the form of capital goods, i. e. durable or less durable and changes in 
technology. From his analysis he concluded that "to ensure equilibrium 
conditions of prosperity, over a period of years, it will be essential either 
that we alter our institutions and the distribution of wealth in a way which 
causes a smaller proportion of income to be saved, or that we reduce the rate of 
interest sufficiently to make profitable very large changes in technique or in 
the direction of consumption which involves a much larger use of capital in 
proportion to output. Or of course as would be wisest, we could pursue both 
policies to a certain extent. "12 Given his premise that a stationary population 
allowed for a rise in living standards, Keynes believed that population policy 
should aim at this as long as the government adopted a strategy of intervention 
into the economy in order to maintain the demand for capital. This was his view 
of long term economic strategy but he also warned that in the short run if the 
population continued to decline at the present rate severe problems could 
result, and therefore some measures ought to be taken to prevent this. 
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The economist R. F. Harrod was in agreement with Keynes, that a declining 
population would seriously effect the demand for capital. "If the demand for new 
capital is insufficient to absorb the savings which accrue when the economic 
system is working to full capacity this system will run down. "14 He also argued 
that there would be a nett loss of production per head, a loss of the benefits 
of economies of scale and that there probably would be a reduction in the 
mobility of labour. He also agreed that the ageing population would become an 
ever increasing burden on those who were actively employed. Harrod was also 
interested in promoting measures to prevent a further decline in the birth rate 
and favoured policies which would transfer income towards parents and dependent 
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children. Unlike most pronatalists he did not consider that the increasing cost 
of education was a significant influence on the birth rate. Instead Harrod, 
contended that it was birth control leading to less children which had been the 
determining factor in raising the cost of private education, but his view did 
not predominate in what was one of the most discussed topics amongst the middle 
classes during the thirties. 
It was Grace Leybourne's task, as a member of the privately funded, 
"Population Investigation Committee" set up in 1936* to examine the educational 
aspect of the population problem. She came to the conclusion that although the 
task of "isolating the forces responsible for the collapse in the birth rate" 
was not easy, she was convinced by her research that educational costs were a 
significant factor in this collapse. In a speech given to the Headmasters' 
Conference in 1937 and to the Association of Headmistresses of Boarding Schools 
in 1938 she suggested that although other more powerful forces might be at work, 
she had come to the inescapable conclusion that "the cost of education must take 
some share of the responsibility for the falling birth rate and the shrinking 
15 In her opinion, the extension of education since 
population soon to follow. " 
1870 meant that the education of children represented a growing cost to the 
family in all social classes. For middle and upper classes, the cost of 
education in the independent sector in terms of fees, uniform and equipment was 
high and for the lower middle and working classes conpulsory education had 
reduced the earning power of the family. Moreover for the latter classes, the 
provision of secondary education, although only affecting a percentage of 
children, had encouraged a growing desire amongst parents to secure a secondary 
*The Committee of 23 members, of whom twelve represented bodies such as the 
Eugenics Society and the others all had a special knowledge of some aspect of 
the population problem. It was financed by private donations and by 
organisations such as the Carnegie Foundation and the Eugenics Society. 
(Forward to "Education and the Birth Rate" 1940. G. G. Leybourne and K. White. ) 
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education for their children which again added to family costs. According to 
Leybourne this indicated that the cost of education to families in all strata 
within the social hierarchy was a factor of some importance in causing a fall in 
the birth rate. 
16 
In conjunction with Kenneth White, Leybourne discussed the role of 
education in greater detail in "Education and the Birth Rate" where they argued 
that there were two important problems to solve. One related to the falling 
birth rate and the quantity of the population and the other related to the 
quality of the population with regard to a suitably qualified and trained work 
force. They were convinced that the first problem could not be solved by cutting 
the cost of education because the second problme could only be solved by 
expanding education. They were therefore in favour of the state bearing the cost 
of expansion as well as providing financial assistance to parents so as to 
encourage able children to take full advantage of the education offered. 
Leybourne and white believed that directing more financial resources towards 
education was a step in the right direction but in their view this would not be 
sufficient to secure a dramatic improvement in the birth rate or in the quality 
of education provided, only a radical reform in the education system could 
achieve this. " In reality, what is required, it is here argued, is something 
more fundamental than can be achieved by the mere enlargement of opportunities 
open to able children. It is a change in the structure of the educational system 
and the moral values which find expression in it. "17 Apart from their interest 
inreversing the falling birth rate, the authors had egalitarian motives; they 
hoped that an extended and reformed state education system would encourage 
middle class parents to abandon the private sector. In their view this would 
have two results, the costs of children would be reduced for middle class 
parents and thus encourage a rise in the birth rate, and the socially divisive 
effects of the existence of public and private forms of education would be 
undermined. 
There were important class dimensions to the discussions on education 
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and the declining birth rate and this was also the case in discussions on the 
financial measures necessary to improve the position of families with dependent 
children. The measure which commanded most support was the provision of family 
allowances proposed by Eleanor Rathbone. Family allowance schemes were already 
in operation in a number of European countries, and support for a similar scheme 
in Britain was increasing gradually, especially amongst pro-natalists. Their 
support was based on the assumption that allowances would stimulate an increase 
in the birth rate and the pragmatic approach adopted by the Family Endowment 
Society encouraged the belief that this was a useful aspect of any scheme of 
family allowances. Two main proposals were put forward; one was mainly concerned 
with providing more financial security for the W. C. F. H. through a state system 
which transferred income from the wealthier classes to the lower income classses 
and the other was based on a horizontal transfer of income from individuals 
without dependent children to parents of dependent children. 
Harrod was an exponent of the latter scheme but in addition he was 
representative of those who expressed concern over the existence of a 
differential birth rate between the classes. Harrod argued that the middle 
classes required and deserved substantial financial aid because of their 
valuable contribution to society and because the birth rate was lower amongst 
the middle classes. He believed that any allowance scheme should be graded so 
that its financial value corresponded to differing family standards which at 
present existed in the population. Therefore in his judgement, the middle 
classes qualified for more assistance because they provided higher standards. He 
was also convinced that, if family allowances were to be effective, they must be 
large. "Family endowment, if it is to have a significant effect on reproduction, 
must be on a generous even lavish scale, and it must be graduated to meet the 
socially endorsed conventional standard of the cost of upbringing and education 
in each income stratum. "18. Harrod suggested that parental instinct could be 
relied upon to produce and care for the first two children and so went on to 
outline a scheme to assist families with more than two children. In his view, if 
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parents were to be encouraged to have three or four children, then the allowance 
paid should be large enough to benefit all the children of the family. "The 
cannon is that the allowances paid per child in excess of two should 
substantially exceed what the parents actually spend on each of these two. I 
propose £40 per annum for each child in excess of two to parents below the 
income tax limit during the period of child dependence, and a quarter of the 
parents' income up to a maximum allowance of £400 per annum (income of £1,600) 
to those above the tax limit. It is not practicable to propose an inducement 
which will have much effect on the very rich, but the lower and middle salaried 
classes and the professional classes representing a valuable element in our 
stock would certainly be moved by the prospect of assistance on this scale. "19 
In order to finance the scheme, Harrod suggested that an insurance scheme should 
be established for each income stratum. "By the pooling scheme each income class 
would carry its own burden, the less prolific helping the more prolific. " 
On the other hand, there was much support for the former scheme which 
primarily enhanced the financial security of working class families. Supporters 
of this scheme were mainly those involved in various aspects of working class 
welfare and in many cases they were also members of the Fabian Society, who had 
for some years taken an interest in the declining birth rate. D. V. Glass and 
R. M. Titmuss, two influential members of this group, were firm advocates of 
further financial measures to assist reproduction amongst the working classes. 
In "The Struggle for Population", Glass advocated the use of social policies to 
stimulate an increase in the birth rate and favoured family allowances and tax 
concessions. In addition he contended that, "If there is to be any significant 
increase in the birth rate, the major part must come from the working class. 
Consequently, no action is likely to have a permanent influence unless it 
provides conditions in which the working class is able to bring up children 
without thereby suffering from economic and social hardship. "20 
Titmuss was also interested in diverting resources towards the poorer 
classes, but his argument was less concerned with raising the birth rate than 
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with preserving infant life amongst the poor to prevent what he defined as 
social waste. He focused on the wastage of human resources in terms of the 
correlation between poverty and infant mortality. In spite of the decline in 
infant mortality, in comparison with other countries such as Sweden and New 
Zealand, it remained comparatively high in Britain. Moreover with regard to 
social class, the death rate, the maternal mortality rate and the infant 
mortality rate were all significantly higher amongst the poor especially those 
who lived in the overcrowded urban areas and in the economically depressed areas 
of the country. Titmuss made a detailed analysis of this aspect of the problem 
drawing attention to the significance of environmental conditions for infant 
mortality rates. He argued that there was little difference in the neo-natal 
rate between classes because death rates in this category were mainly caused byh 
premature births, congenital malformations, birth injuries, convulsions and 
congenital debility, which according to Titmuss were little influenced by 
environmental factors. Whereas diseases, whose control and effects were more 
closely related to environmental factors, such as measles, whooping cough, 
diarrhoea, enteritis, tuberculosis, bronchitis and pneumonia accounted for the 
largest percentage of deaths between one month and twelve months and the largest 
percentage of these deaths occured in the poorer sections of the working 
classes. -Titmuss contended that in view of the current decline in population, a 
reassessment of the value of the poor should be made, because if the numbers 
were to be kept up, then every effort should be made to save all infants. He 
commented, "After all, the potential mothers and fathers for the next fifteen 
years are already born, nothing we can do can alter the fact except to reduce to 
a minimum infant, maternal and child mortality and premature death in all 
ages. " 
21 
In view of the declining birth rate and the corresponding development of 
an ageing population, there was a tendency to see the saving of mothers and 
children as a crucial element in averting what pro-natalists claimed to be an 
inevitable decline in the population. Mothers were required to produce the next 
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generation and the next generation was required to work to support an increasing 
number of old people. This dimension of the population debate, saving mothers 
and children, was of specific concern to those involved in the maternity and 
child welfare movement which as described above, was an area of increasing state 
organisation and supervision. The continued existence of comparatively high 
mortality rate amongst the poorer sections of the working classes soon became 
well publicized and helped to generate support for further reforms in this area. 
In this way pronatalists frequently endorsed the arguments put forward by 
members of the maternity and child welfare movement who were campaigning for an 
extension of social policies. 
Once the area of biological reproduction, infant care and child 
education is addressed, the discussions which take place, even if initially 
based on concern with the falling birth rate and hence the likely future decline 
in the quantity of the population, also necessarily include reference to 
qualitative dimensions with regard to the health and social composition of the 
population. Leybourne and White's analysis of the effects of the expansion of 
education on the birth rate and their plea for radical educational reforms took 
into account the need for a suitably qualified and trained workforce. Similarly, 
all infant welfarists whose work was supported by pronatalists, had two aims; a) 
to reduce infant mortality to ensure the improved survival of infants and b) to 
raise the standard of physical growth and health of all surviving infants and 
children. Moreover, the contrast between Harrod's argument for the need to 
privilege the middle classes for financial support, based on his belief that 
they provided an uniquely valuable element in the population, and the approach 
of Titmuss who favoured measures to support and improve standards of 
reproduction in the working classes demonstrates that class specific dimensions 
of the population discussions were linked to qualitative aspects of the 
population,. In this case the former privileged the middle classes for their 
"worthiness" and the latter privileged the poorer sections of the working 
classes because of their "deprivation, " but many of the arguments on the 
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perceived qualitative differences between the classes were based on the notion 
that the population comprised people who belonged to different biological 
"stocks" and that social class differences had a biological component. Thus it 
was argued that if the over all quality of the population was to be maintained 
then preference must be given to policies which would encourage the better 
stocks to reproduce themselves. 
With regard to the quality of the population, the influence of Darwin, 
through the genetic theory which evolved from his work, became a crucial aspect 
of the population debate especially via the Eugenic movement. This movement was 
inspired by the work of Francis Galton, who was also instrumental in advancing 
the organisation of the movement. Darwin had cautiously suggested that the study 
of evolution might throw some light on the origins of humanity and its history 
but his cousin was convinced that such a study held the key not only in 
providing an explanation of the past but in guiding the future of humanity. As a 
result, Galton spent the rest of his life studying and promoting studies of 
heredity and the variations that currently existed between individuals and 
groups. In 1865, in an article entitled "Hereditary Genius", Galton published 
the results of his studies on outstanding men and formulated his doctrine that 
human character was primarily shaped by hereditary factors and that this 
knowledge gave the present generation the power to control and improve future 
generations. "Natural Inheritance" published in 1889, further advanced Gal. ton's 
reputation and also earned him an influential disciple in Karl Pearson who soon 
began to apply statistical analysis to the study of heredity. Ga . ton was in 
favour of measures to encourage the "more superior" men and women to marry young 
and breed freely. He suggested that they should be awarded with certificates of 
merit and that government and private philanthropy should financially support 
the expenses incurred by the "superior" large families. 
From this foundation the Eugenics Movement emerged during the early years 
of this century and it attracted individuals from all sections of the well 
educated middle classes. Moreover in spite of its inherent conservatism, its 
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frequent racialist ideology, its support for imperialism and its sometime 
leaning towards fascism, its members included Fabian socialists such as 
G. B. Shaw, H. G. Wells, Sidney Webb and later Richard Titmuss. In 1904, Gallton 
offered £1,500 to the University College London to support a three year 
fellowship in National Eugenics and also supported a National Eugenics 
Laboratory, thus giving the movement a permanent organisational base. This base 
was extended three years later when the Eugenics Education Society was set up to 
promote eugenics, defined as "the study of agencies under social control that 
may improve or impair the qualities of future generations either physically or 
mentally. "22 The early eugenicists believed that the quality of the population 
could be improved by advancing reproduction amongst the "superior" sections of 
the population (positive eugenics) and by curtailing reproduction amongst the 
"inferior" sections (negative eugenics). Galton became the first Honorary 
President of the Society but on his death in 1911, this position went to Leonard 
Darwin who played an active part in directing activities. Gallton left the 
residuary of his estate to the University College London, to endow the Galton 
Professorship of Eugenics complete with a laboratory. Karl Pearson became the 
first Professor of Eugenics and by this time the Eugenics movement had 
international aspects concerned to avert any decline in the quality of the human 
race and to promote "breeding" amongst the "superior" groups. 
There was little change in eugenic thought during the early part of the 
interwar period. Although the British movement, on the whole, were alarmed at 
the German proposals and "the Eugenic Society itself went out of its way to 
condemn the Nazi approach, "23 it continued to support the view that the 
"superior" stocks should be encouraged to have more children and voluntary 
sterilization of the "unfit" should be encouraged. 
24 
By the early twenties 
statistics on the differential birthrate between the classes had given rise to 
the notion that apart from the decline in numbers, western democracies were 
suffering from a national decline in the quality of the population. This notion 
formed the basis for the proposals on family endowment advocated by Harrod and 
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others. Moreover Eleanor Rathbone and the Family Endowment Society, with their 
pragmatic approach to advancing family allowances, frequently endorsed the views 
of those who saw allowances as a measure of positive eugenics to avert "racial 
decay". Eva Hubback was a member of the Eugenics Society where she argued the 
case for family allowances as a measure of positive eugenics. 
25 
The theory of 
National Decline was outlined by the influential psychologist William McDougall, 
a former reader of Mental Philosophy at Oxford who had become Professof of 
Psychology at Harvard University, in his book "National Welfare and National 
Decay". This work, based on six lectures given at the Lowell Institute, Boston 
in the Spring of 1921, described the problem facing Western Democracies in terms 
of the existing social differences and the biological limitations of advancing 
the quality of the population, if the upper sections of society continued to 
limit their families. According to McDougall, "... the social ladder tends to 
concentrate the valuable qualities of the whole nation in the upper strata and 
to leave the lowest strata depleted of finer qualities. This provides the 
leadership and ability required for the flourishing of national life in all its 
departments and in so far is good and beneficial. But the working of the social 
ladder has further and less satisfactory results. "26 He went on to explain that 
those with higher intelligence were not reproducing themselves sufficiently to 
meet the talent required by complex civilizations and the crux of the problem 
was a diminishing supply to meet increasing demands and that crisis point would 
be reached when supply fell short of demand. In McDougall's opinion it was 
"highly probable that several of the great nations are approaching or have 
reached that point "and that Britain had gone farther than any other nation 
along this road. 
27 
In McDougall's analysis of the declining birth rate and the 
quality of the population, his notion of the "better endowed" groups extended 
beyond the upper and middle classes to include the skilled artisan classes who 
were also limiting their families. 
This was not the case with R. A. Fisher, the Cambridge trained 
mathematician and leading member of the Eugenics Society who was most alarmed at 
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the declining reproduction rate amongst the upper sections of society. Fisher 
was strongly committed to a biological explanation of class differences and 
therefore was equally strongly opposed to measures to financially support 
reproduction amongst the working classes. Fisher sought to apply statistical 
analysis to genetic research and in turn applied his theories to the population 
problem. In "The Genetical Theory of Natural Selection" he argued that the trend 
towards a decline in the quality of the population could only be solved 
satisfactorily if encouragement to reproduce was given to the upper rather than 
the lower classes. In spite of the known difficulty of separating the influence 
of heredity from environmental and social conditioning in human development, 
Fisher was convinced that it was possible to conclude from existing evidence 
that the decay of past civilizations was mainly due to declining numbers amongst 
the ruling classes who were always endowed with superior genetic inheritance. As 
a result of the constant decline in their numbers, they were unable to rule 
effectively to ensure the continuation of the civilization which they had 
developed. In Fisher's opinion a similar problem now faced Britain. Like 
McDougall, he argued that those who were genetically endowed with greater 
capacities and intelligence were encouraged to rise up the social scale but as 
those who inhabited the upper sections failed to reproduce themselves in 
sufficient numbers, this resulted in a steady decline in the quality of the 
population as a whole. This in his view was the crucial problem facing the 
Nation especially in regard to the general level of intelligence. To counteract 
this process, Fisher recommended policies to encourage those who were 
genetically endowed with greater talents, capacities and skills to produce more 
children. 
28 
Both McDougall and Fisher, like many of the educated elite, believed 
that the current system of education offered those who were "genetically" 
endowed with "superior" qualities a ladder of success on which to rise up the 
social scale and some went even so far as to argue that this process would 
eventually result in some form of biological segregation. One exponent of this 
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standpoint came to the extreme conclusion that, "The fruit of democracy is 
biological segregation. Its results have been and must be the replacement of 
socially different layers by biologically different layers, the formation of a 
class of lower intellectual and practical ability: people at the bottom who must 
always be at the bottom because they are biologically inferior. "29 
Although this standpoint had its adherents it was not endorsed by 
another "Grand Master of Evolutionary Theory", J. B. S. Haldane. Haldane, like 
Fisher, was interested in providing a mathematical framework for Darwinism, but 
in relation to the practical application of their theoretical work to human 
problems, his ideas and recommendations differed. Haldane always stressed that 
science was directly involved in the practical problems of human existence on 
all levels and his published work included numerous articles in journals, 
explaining the ideas of science and their practical application to a wide 
audience outside the scientific community. He also appreciated that some of the 
questions raised under the heading of "improving the population" were based on 
evaluations which were not necessarily assisted by biological theories and the 
answers could certainly not be supplied with reference to biology alone. In his 
book "Heredity and Politics" published in 1938, Haldane discussed the wider 
implications of eugenics in terms of social control and power and was strongly 
opposed to aspects of negative eugenics which favoured legislation to control 
and regulate the population in order to reduce the number of "inadequate" or 
"defective" persons. Such policies, which included sterilization in some cases, 
had already been established in the United States and Haldane viewed this trend 
with some alarm. He argued that most biologists would accept that it was 
impossible to predict for certain from a person's parents that he or she would 
be a more or less adequate member of society. There might be some certainty with 
some physical defects but knowledge of heredity regarding psychological 
characteristics was insufficient to make predictions. 
30 
Haldane instead stressed 
that "the interaction between nature and nurture is exceedingly hard to 
disentangle, even when experimental methods are available to us, it is almost 
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impossible to disentangle when experimental methods are impracticable. "31 He 
criticised Fisher's conclusions on the basis that his views rested on evidence 
that was far from complete. 
Haldane's criticisms of Fisher's crude biologism and his emphasis on the 
complex interactive process between nature and nurture; (biological and 
environmental factors) were just one aspect of a growing environmentalist trend 
within the eugenic movement as well as within the broader educated elite. From 
the beginning the eugenic movement was concerned with the "proper nurture" of 
the infant as a part of positive eugenics and hence their support for measures 
proposed by members of the infant welfare movement. On the one hand, it would be 
wrong to assume that an environmentalist approach predominated during the 
movement's early period. Similarly, negative eugenics, which were an integral 
part of the eugenic programme for future population development, was based on a 
simplistic understanding of genetics and heredity which ignored the effects of 
environmental factors. On the other hand, during the interwar period, there was 
a trend towards a more environmentalist approach to positive eugenics which gave 
support to health and welfare measures advocated by middle class reformers. This 
was partially brought about by the growing number of studies of the 
environmental and social conditions, especially in areas or urban poverty and 
high unemployment, which demonstrated their influence on the health and welfare 
of the working classes. The work and ideas of Fabian socialists were of 
particular significance during this period and a number of Fabian socialists 
were also members of the Eugenics Society. 
Improving the quality of the population can also be seen as an implicit 
part of social policies which had already been implemented, in the fields of 
education, maternity and child welfare. The setting up of state agencies to 
organise, supervise and provide services relating to health and education is 
based on the assumption that significant improvements in the quality of the 
population in terms of physical wellbeing and in the development of skills both 
mental and manual can be achieved through environmental and social change. It 
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also endorsed the view that the best way to achieve improvements was to begin 
with the future generation by securing higher standards of reproduction and 
child nurture. This does not mean that professionals involved in extending state 
provision in this sphere were always clear as to the best way of achieving 
higher standards but in general more attention was paid to environmental and 
social conditions of the working classes and to the operation of the working 
class family, especially its child rearing function and the part played by the 
mother in biological reproduction and child nurture. To a large extent 
eugenicists, with their interest in improving the quality of the population, 
were in favour of social policies-to improve social conditions of child rearing 
and in this respect there was a shift away from biological determinism. 
There remained one important area in which genetic factors were still 
seen as being of the utmost importance. This was in the area of what was 
described as national intelligence. In discussions on this it was recognised 
that social factors in general and the provision of education in particular had 
a part to play in the formation of national intelligence but the balance was 
believed to lie in the direction of genetic endowment. There was widespread 
agreement that for the most part what was perceived as measurable intelligence 
was based on genetic inheritance. Therefore most of the discussion on the 
differential birth rate between the classes was based on the assumption that 
, "Ithose 
who were genetically endowed with superior intelligence were not 
reproducing themselves sufficiently to counteract the reproduction of the less 
well endowed thus creating a tendency towards a decline in the level of 
intelligence of the population as a whole. 
32 
Most of the arguments relating to 
this were based on what was called the evidence of history which followed a 
similar form of reasoning to that of Fisher's described above but by the 
thirties psychologists mainly working in the area of educational psychology, who 
were interested in the measurement of intelligence were arguing that new 
evidence acquired by intelligence testing now supported Galton's and Fisher's 
conclusion drawn from their interpretations of history. 
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There was of course little consensus amongst the experts on 
"intelligence testing" as to the meaning of intelligence but there was some 
agreement that it referred to a natural mental capacity. In Britain Cyril Burt, 
the leading figure in the study of intelligence and individual differences, saw 
this as an innate capacity which determined general and specific abilities. 
Furthermore, he erroneously assumed that this innate capacity, given the 
construction of adequate tests, could be measured to assess each individual's 
intelligence quotient. * In spite of the difficulties associated with the concept 
of intelligence and the impossibility of constructing culture free tests, 
intelligence testing became an important part of educational psychology during 
the thirties, together with the grading of individuals in a hierarchy according 
to their intelligence quotient. As a result the use of tests was gaining ground 
within the educational system and testing procedures were constantly reviewed 
and in the opinion of the psychologists involved, constantly improved. 
32 
From 
the use of such tests in research studies already conducted, it was generally 
agreed that the I. Q. of an individual remained constant throughout life and that 
it was little influenced by environmental factors, indicating that genetic 
inheritance was the most significant factor. The Eugenics Society agreed with 
this conclusion and invited R. B. Cattell, a psychologist to the Leicester 
Education Authority, to make an investigation of the decline of intelligence in 
the western nations. Cattell was of the opinion that there was now sufficient 
evidence from intelligence testing to confirm the Fisher argument stating that 
such evidence indicated conclusively that "the intelligence of groups of 
children ranks itself according to the occupation of the social status of the 
parents" and therefore there could be little doubt "that inheritable 
*It was argued that tests could be established which would measure the mental 
age of an individual and when this was placed over actual age and multiplied by 
100 then the resulting figure was known as the intelligence quotient of the 
individual. 
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intelligence is socially stratified, being on average higher for skilled than 
unskilled workers and for classes of higher earning compared with those of lower 
earning capacity. "33 More importantly, according to Cattell, statistics proved 
that not only was national intelligence declining at the rate of one point of 
I. Q. for every ten years, but significant changes were taking place in the 
proportions between the very high and very low intelligence. He argued that the 
most striking change had occurred in the numbers of the most able children. 
Those with an I. Q. of 140 were being halved and those with an I. Q. of 120 were 
being reduced by 35% in one generation. From this he argued that although in the 
short term it might be possible through educational reforms to tap the 
intelligence of brighter working class children by making the best use of the 
available pool of ability, the pool would eventually run out and the long term 
prospects, if changes did not occur in the birth rate, was a loss of the most 
intelligent sections of the population. In Cattell's view, the only hope that 
the differential birth rate was not dysgenic lay in the unlikely contingency 
that in any one class the more intelligent members could be encouraged to be 
more prolific to an extent sufficient to counteract the interclass differences. 
He was against indiscriminate family allowances but in favour of incentives to 
encourage fertility amongst the most intelligent parents and measures to ensure 
that adequate birth control methods were available to "lower" sections of the 
population. Cattell also argued that psychologists could develop further methods 
of population control to reverse dysgenic effects. "Beyond material deterrents 
and encouragements of breeding, lies the yet scarcely touched possibility of 
linking religious and moral drives to a matter which certainly should have been 
their concern from the beginning. Educators, moreover, have hardly begun to 
think of creating desirable attitudes towards parenthood and the prestige of 
parenthood, towards interest in children and towards the social implications of 
the family. " 
34 
Eugenics as a form of socio-biological thought did not achieve 
"ideological "takeoff" in terms of influence and circulation"35 but the Eugenics 
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Society did support a number of health and welfare measures advocated by members 
of the maternity and child welfare movement. This is not to say, as Michael 
Freeden has recently argued, that during the interwar period the Eugenic Society 
encompassed a radical/progressive element within its predominantly conservative 
ethos. As Greta Jones contends, in terms of positive eugenics, their main 
proposal was for financial incentives to encourage the middle classes to have 
more children and most argued against what they termed as the indiscriminate use 
of family allowances or in other words, a redistributive scheme to support the 
W. C. F. H. during its child rearing stage. Although the environmentalist argument 
gathered strength at this time and was progressively advanced by researchers 
such as Titmuss, this did not alter the position of the Society on family 
endowment. Greta Jones correctly notes that "the relationship between the 
progressives mentioned by Freeden and the eugenics movement was more tense and 
complex" than Freeden suggests and this is most specifically demonstrated by 
Haldane's interest in eugenics and his oppositon to most of the proposals put 
forward by the Eugenic Society. 
36 
Moreover a shift towards an environmentalist 
approach does not necessarily mean a move towards a more progressive position. 
This can be seen in the trend within the maternity and child welfare movement 
where interest in environmental factors predominated. Infant welfarists were 
interested in improving the quality of the population by means of environmental 
reforms to produce healthy infants and children. Concomitant with improving the 
quality of the future generation was the aim of raising the quality of childcare 
in the family. While this may have resulted in measures to support the W. C. F. H. 
during the child rearing stage, it also lead to greater official scrutiny of 
this household and of women's domestic labour. Referring to one medical officer 
of health who was interested in social factors influencing child welfare and 
infant mortality, a leading article in Public Health proudly proclaimed, "As is 
very well known, Dr. McGonigle has carried this trail into the larder and has 
started asking awkward questions about housekeeping money. The questions are 
fundamental. " 37 
269 
McGonigle, in the same journal expressed his admiration for experiments 
being conducted on rats, in India, who were being bred to perfection in ideal 
environmental conditions and took this as an example which could be followed in 
the rearing of children. In McGonigle's view it was the role of the health 
authorities to set standards and to supervise home conditions aiming at a 
"perfect" environment for children, and he went on to lecture his colleages, 
"Our idealism should envisage perfection, nothing less should satisfy us.... An 
infant mortality rate of nil (except for accident of violence) a maternal 
mortality rate of nil and five year old children handed over without a blemish 
to our colleagues in the school medical service should be our ideals"38 In terms 
of social control, there is little difference between this and the evangelical 
fervour which prompted earlier middle class reformers in their work with the 
poor, except that it encompassed a larger section of the working classes beyond 
the very poor. 
Given women's childbearing capacity and their socially defined position 
as the primary carers of infants, this form of social control was mainly 
directed towards women. Moreover with regard to the relationship between the 
social environment, mental states and biological processes and their 
interpretation by social policy makers, this trend was taken a step further by 
Arthur Newsholme, when he attempted to find an explanation for the persistently 
high number of maternal deaths, and one which avoided criticism of existing 
practices by professionals or of the conditions experienced by pregnant women. 
It, was widely believed that the propaganda steps adopted to alert women to the 
need for ante-natal care to avoid problems during childbirth had increased the 
fears of women and Newsholme argued that this fear was itself a factor in 
maintaining the high number of deaths. Using a crude psychological model, he 
argued that fear could have a "far reaching effect on the tissues, - secretory - 
muscular - nervous" and that it was quite likely that the products of such an 
influence could reach the blood stream and from there make an assault on the 
placental circulation which was the all important element in the environment of 
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the developing child. 
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To avoid this Newsholme pleaded for an improvement in 
the emotional atmosphere surrounding the mother. The first step towards creating 
a better atmosphere was to pay less attention to the high mortality rates and 
secondly to change the values of society and abandon false standards. In a 
puritanical vein, he went on to argue that, "A society also which tends to lay 
more stress on physical happiness in marriage than on the bearing and tending of 
new life for the enrichment of the world, tends in corresponding degree to 
emphasise the pain and dangers of pregnancy and labour, in those wives who 
willingly or unwillingly have entered on this more real and sober side of 
marriage. "40 Newsholme also argued that the control of this atmosphere primarily 
rested with the mother, her family and associates and that the mother herself 
must take responsibility for managing to create the right emotional atmosphere 
during pregnancy. He insisted that she must aim to be free from all unhealthy 
emotion; not just to develop the capacity to suppress such emotion but rather to 
ensure that she did not experience unhealthy emotion at all. According to 
Newsholme, this would involve a change in the outlook so as to develop a new and 
difficult habit - the habit of cheerful feeling. 
41 
In this interpretation of the 
influence of environmental factors, the responsibility for creating the 
appropriate emotional environment is placed on the shoulders of the woman 
without due regard to how far it is possible for the individual to exert such 
control, and the guilt that ensues when control cannot be realised. There is a 
marked difference in approach between the above and that of the National 
Birthday Trust Fund, which suggested that existing conditions of poverty and 
malnutrition contributed to the high maternal mortality rates in the Rhondda 
Valley. 
In spite of the continuing concern with the falling birthrate the 
equally, if not more important concern with the quality of the population, 
between the wars, tempered the more extreme arguments of the pronatalists and 
this allowed space for and to some extent supported the aim of the birth control 
movement of securing more widespread provision of information on methods of 
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contraception. This was the case because the advocates of birth control couched 
their demands within a rhetoric which saw birth control as a method of advancing 
motherhood by controlled births. By the early twenties, Marie Stopes had 
"shattered the great public silence on birth control by her spectacular 
activies. "42 Although "Married Love" published in 1918, made only the briefest 
reference to contraception, "Wise Parenthood" published later that year was 
virtually a guide to the use of contraceptive techniques. Stopes fervently 
advocated birth control in order to create "a new and irradiated race. "43 Her 
views on this were clearly stated in "Radiant Motherhood" written in 1920. "... 
society allows the diseased, the racially negligent, the thriftless, the 
careless, the feeble minded, the very lowest and worse members of the community, 
to produce innumerable tens of thousands of stunted, warped, and inferior 
infants. If they live, a large proportion of these are doomed from their very 
physical inheritance to be at best but partially self supporting and thus to 
drain the resources of those classes above them which have a sense of 
responsibility. The better classes, freed from the cost of institutions, 
hospitals and prisons and so on, principally filled by the inferior stock, would 
be able to afford to enlarge their own families, and at the same time not only 
save misery but to multiply a hundred fold the contribution to human life value 
to the riches of the state. "44 Apart from birth control she advocated 
sterilization to deal with "the terrible debasing power of the inferior, the 
depraved and feeble minded, to whom reason means nothing and can mean nothing, 
who are thriftless, unmanageable and appallingly prolific. "45 
Sterilization, however, did not command much support in Britain and 
Stopes instead concentrated her efforts on campaigning for birth control. To 
Stopes this was the responsibility of the woman, so in her view the best way to 
achieve improvement in the population was to give women the knowledge to make 
motherhood a conscious and deliberate exercise. 
46 
In making more efficient 
methods of birth control more readily available to the working classes, Stopes 
also hoped to stem the flow of births from what she saw as an inferior stock. 
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The motto heading on Marie Stope's clinic paper encapsulates her attitude. 
"Joyous and Deliberate Motherhood: A Sure Light in our Racial Darkness". Of 
course it would be wrong to conclude that all the early supporters of birth 
control held such views but the eugenic concern to improve the quality of the 
population and the neo-malthusian interest in the use of contraceptives as a 
primary method of counteracting poverty were both important elements in the 
establishment of the birth control movement in which middle class and working 
class women's groups actively played a part during the interwar period. From the 
1920's onwards women's groups and in particular, the women's section of the 
labour movement played a more active part in the campaign for birth control 
advice as part of the provision made by maternity and child welfare agencies so 
as to ensure an improvement in the health of women. 
The early pioneers hoped to put sufficient pressure on the Government to 
make contraceptive advice a part of health provision but instead, indicating its 
opposition in June 1924, the Ministry of Health issued Circular 517 officially 
prohibiting welfare centres from giving any information on contraceptives, a 
setback which the birth control movement were determined to overcome. In April 
1924, the Walworth Women's Welfare Centre had become the Society for the 
Provision of Birth Control Clinics and following Circular 517 made every effort 
to extend their work, so that by 1928, the Society was responsible for twelve 
clinics. In the meantime a variety of other women's organisations had been 
campaigning for state provision of information on birth control. The National 
Union of Societies for Equal Citizenship, The Women's Cooperative Guild, the 
Women's Liberal Federation, the National Council of Women, all made 
representations to the Ministry of Health. Although there was much opposition to 
the birth control movement throughout the twenties, by the end of the decade it 
had attracted widespread support. In relation to the formal political system, 
the movement, through a campaign mainly conducted by Labour women, had also 
secured an acceptance of the principle that contraceptive advice should be made 
available to women. 
47 
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In 1924 Labour women at their conference voted overwhelmingly for birth 
control advice to be part of the work of the public health authorities and as a 
result the Workers' Birth Control Group was formed. A similar resolution was 
again overwhelmingly supported at the 1925 Labour Women's Conference. It went 
forward to the Labour Party Annual Conference later that year but the subject 
was dropped from the agenda and the reference back was defeated by 1,824,000 to 
1,053,000. The Labour women's aims were partially undermined by the continued 
suspicion within the labour movement that birth controllers as a group held 
similar views to those of the Malthusian League. 
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A similar defeat occurred in 
the House of Commons when in February 1926, Ernest Thurtle, the Labour M. P. for 
Shoreditch and Vice President of the Workers' Birth Control Group, presented a 
Bill authorising the local authorities to give advice on birth control. The Bill 
was defeated by 107 votes to 81 but the venture also ensured that the arguments 
in favour of birth control were given widespread publicity. 
A few weeks later the House of Lords supported a resolution put forward 
by the Vice President of the Malthusian League, calling on the government to 
withdraw the instruction prohibiting the health authorities from giving 
contraceptive advice. In spite of the anxieties expressed over the falling birth 
rate, this became a turning point regarding the establishment of a firm basis of 
support for birth control. The 1929 general election provided a focal point in 
bringing together a more coordinated approach from the various sections of the 
birth control movement. This had been made possible by the Malthusian League's 
earlier agreement to discontinue its propaganda on birth control and poverty. 
Improved coordination gave added strength to the campaigning which continued 
after the election, especially as Arthur Greenwood, the new Minister of Health, 
appeared reluctant to change the previous policy. The growing pressure culminated 
in a public conference organised by the Society for the Provision of Birth 
Control Clinics, the Workers Birth Control Group, the Union of Societies for 
Equal Citizenship and the Women's National Liberal Federation on Birth Control 
by Public Health Authorities. The Conference, held at the Central Hall, 
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Westminster on the April 1930, was attended by delegates from public health 
authorities, maternity and child welfare centres, the Women's Section of the 
Labour Party, the Women's Cooperative Guild and birth control clinics, and 
concluded by drawing up a resolution "to call upon the Minister of Health and 
Public Health Authorities to recognise the desirability of making available 
medical information on methods of birth control to married people who needed 
it. "49 This concerted effort produced a limited victory, when the Ministry of 
Health, three months later, issued Memo M. C. W. /153, allowing local authorities 
to give advice on birth control "to mothers whose health would be injured by 
further pregnancy. " 
This conservative response produced a further campaign for the extension 
of birth control advice to all married women. On 17th July 1930, the National 
Birth Control Council was formed to coordinate the work of existing societies. 
It had two objectives, a) to persuade local authorities to act on Memo. 
M. C. W. /153 and b) to pressurise the Ministry to extend birth control advice 
beyond the category defined by M. C. W. /153. There was little response to the- 
campaign; voluntary clinics were still needed because of the variable response 
of the local authorities and the Ministry of Health stood firm against the - 
pressure for expansion. Moreover, towards the late thirties, the birth control 
movement faced a further set back when previous concern with the falling birth 
rate gave way to alarm with the publication of several influential population 
studies, all of which concluded that unless there was an increase in the birth 
rate, the threat of "extinction" still hung over the nation. Much to the 
dissatisfaction of pro-natalists, no specific action was taken by the Government 
beyond the passing of the Population (Statistics) Bill in 1937, but interest in 
birth control declined. In addition, because of the lack of government response 
to the pro-natalist anxiety, two voluntary committees were set up to investigate 
population decline; the Population Investigation Committee was set up to 
ascertain the relevant facts and the Population Policies Committee to discuss 
suitable measures which might be adopted to reverse population decline. With 
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regard to the latter, a report was being prepared by the Political and Economic 
Planning organisation but its preparation was interrupted by the outbreak of 
war. 
The early anxiety expressed by pro-natalists was linked to imperialist 
aims which the Boer War and First World War both represented and stimulated, but 
the wars also drew attention to the quality of the population. Interest in the 
size of the population continued between the wars but for the most part its 
racialist tone became less explicit in favour of a more subtle form of 
imperialism which stressed the importance of western values for world affairs. 
Anxiety over the falling birth rate was reinforced by the studies of population 
experts who affirmed that the existing trend in fertility, (whereby an 
insufficient number of girls were being born to secure a replacement of the 
adult population), would, at best, lead to the political and economic decline of 
Britain and at worst, to some form of national suicide. The dual concern with 
the quantity and quality of the population gave support to the work of the 
maternity and child welfare movement and its aim of lowering infant mortality 
and morbidity. Population discussions also generated a growing interest in the 
quality of the future generation, especially as it was believed that a 
comparatively small work force would in future have to support a growing number 
of the elderly. The differential birth rate soon featured as a significant 
element in discussions on the quality of the population. This was frequently 
couched in biological terms based on the false premise that class differences 
had a biological origin, especially by the more reactionary members of the 
Eugenics Society. There was, however, also a growing acceptance of the 
significance of environmental and social factors in promoting differences in the 
"quality" of the population not least because of the arguments put forward by 
those interested in the health and welfare of the working classes. Consequently 
by the late twenties, eugenicists interested in biological differences 
concentrated their arguments on the "measurable" differences in intelligence 
between the classes, claiming that these differences were mainly based on innate 
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inherited differences and that unless steps were taken to alter the differential 
birthrate there would be a serious decline in "national intelligence. " 
For most of the interwar period, the more alarmist writings of some 
population experts were balanced by the argument that although a rise in the 
birth rate was important, there were probable benefits to a stationary 
population, if it was of a satisfactory quality. This argument was strengthened 
by the support of Keynes, whose reputation as a leading economist was now well 
established, and by concern over the high rate of unemployment. Although 
economists differed in their judgements on the effects of population change or 
unemployment, it appeared to many others interested in this subject that it 
would be more difficult to reduce unemployment in an expanding population. The 
existence of youth unemployment was also taken as confirmation of this 
conclusion. This together with the growing interest taken in the quality of the 
population meant that, in spite of the concern with the falling birth rate, the 
birth control movement had some space to pursue its aims. Support for the 
movement grew throughout the twenties and early thirties, with women's groups 
playing the more active and effective part once the outdated and repressive 
aspects of the Neo-Malthusian League had waned. In spite of the growing strength 
of the movement, its effect on state policy was minimal and where it was more 
influential, this was mainly because birth control was promoted by the movement 
as a valuable method of ensuring healthy pregnancies rather than as a woman's 
right to control her own fertility. Although responsibility for birth control 
was placed on the shoulders of the woman, ideologically this was based on the 
woman's responsibility as a mother to secure an advantageous environment for a 
healthy pregnancy and childrearing which uncontrolled births were said to 
endanger. There was no promotion of the idea that birth control was an important 
aspect of a woman's right to determine and direct her life. In this respect, the 
birth control movement provides a further example of the trend towards support 
for policies which enhanced the lives of women but only to the extent that they 
also directly improved their child bearing and child rearing capacities. 
277 
Discussions on population decline which took place between the wars 
expanded to cover a wide range of topics including the economy, the transfer of 
income, the costs and organisation of education and the health of the 
population, especially women and children. During the late thirties, population 
experts were again putting forward the view that the nation was on the brink of 
disaster because of the falling birthrate and the Second World War generated 
renewed concern with national survival, family life, and quality of the 
population. Those who were interested in what they described as the problem of 
the differential birthrate between the classes, adopted a hierarchical approach 
to differences between strata within the working class itself, as well as those 
within the class structure as a whole. They frequently referred to the skilled 
artisans or the more economically stable section of the working classes as 
having a more stable, respectable and therefore a more satisfactory life style 
compared with what they described as the prolific, thriftless and negligent 
sections of the working class. Therefore as well as encouraging births amongst 
the more "intelligent" classes their other aim was to restrict births within the 
"negligent" classes. This perspective soon lost its appeal when the demands of 
war once more placed a renewed value on all members of the working class. 
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Part IV: The Social Health of the Working Class Family. 
In spite of growing intervention by the state with into operation of the 
w. C. F. H. and the former's growing interest in standards of health and welfare, 
the social health of members of the working classes remained primarily the 
concern of voluntary agencies run by the middle classes. As state provision 
gradually increased, (the expenditure on public social services showed a 
sevenfold nett increase between 1900 and 1934), 
1 
it was matched by an increase 
in the number and activities of voluntary organisations. 
2 
From its inception, the C. O. S., although a London based society, 
provided a model for other similar organisations in major towns and cities in 
Britain. When the state gradually, if inadequately, intervened to accept a 
limited degree of responsibility for the material needs of the poorer sections 
of the working classes, the C. O. S. became less influential but its aim of 
mobilising philanthropic effort to restore the self respect and the independence 
of families through an organised personal service based on casework was accepted 
by a number of new organisations. "In 1904, a meeting was held in Bradford, as a 
result of which, more than four hundred men and women offered their services, 
each undertaking to befriend not more than four families. These workers were 
banded together as a Guild of Help and met in groups as small district 
Committees to discuss the difficulties of the families they visited. "3 Soon 
similar Guilds of Help were active in Manchester, Sheffield and Wakefield with 
Manchester becoming the headquarters of a National Association of Guilds of 
Help. In 1916, the principal philanthropic agencies held a conference on 
measures relating to war relief and personal service. It discussed the new 
problems facing voluntary organisations and how to avoid "confusion, chaos, 
overlapping and indiscriminate begging. "4 In 1919 the National Council of Social 
Services was set up and the Council represented a move towards a greater degree 
of cooperation between the voluntary organisations providing a social service. 
5 
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Apart from helping individuals and families in distress, the new service was 
concerned with creating and fostering the spirit of community in what it saw as 
"a generation which seemed to have lost a great deal of its traditional social 
cohesion. "6 
Since the latter decades of the nineteenth century middle class 
philanthropy had been involved in family casework, groupwork and community 
projects and the "new approach", if less concerned with charity, continued to 
promote the earlier methods of operation, and with regard to this thesis, main 
interest lies in the development of family casework. By the early decades of 
this century, the C. O. S., with its unyielding opposition to the collectivism 
embodied in state provision for the poorer sections of the working class, was 
increasingly out of step with the new approach but its principles and practices 
regarding family casework became an inherent part of the new approach, not least 
because of their influential role in the education and training of those engaged 
in social service. 
From Charity Organisation to Family Welfare 
Most historians agree that by the inter-war period the C. O. S. had 
"passed its prime". It was out of step with the climate of opinion which 
supported state intervention to alleviate poverty in the W. C. F. H. Historians 
also agree that in spite of its declining influence, the C. O. S. remained of some 
significance because of the work undertaken to promote the method of social 
casework to help families. By the end of the inter-war period, the C. O. S's new 
orientation was well established, as a result of a process whereby past 
traditions were set aside in favour of securing a new reputation as the leading 
agency in family casework. In 1946, this process culminated in a change in name, 
when the C. O. S. became the Family Welfare Association, thus setting a seal on 
the significant orientation which had taken place. Many historians argue that 
the philosophy of the C. O. S was abandoned in this process and only its method of 
family casework became an integral part of welfare provision after the Second 
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World War but as G. Stedman Jones has accurately indicated, "Historians have 
generally tended to treat the C. O. S. as if its social philosophy can be detached 
from its method of work and have argued that while the philosophy of the C. O. S. 
looked to the past its methods looked to the future. " 
7 
Such interpretations have their limitations because they do not 
recognise the continuing unity between theory and practice in the development of 
family casework. Instead they tend to focus on the individualistic dimensions of 
the C. O. S. philosophy, especially in its economic form, which resisted the 
collectivist trend and opposed social policies to assist the operation of the 
W. C. F. H. As such the C. O. S. philosophy was in direct conflict with the 
developing social philosophy of the welfare state and this was only resolved in 
the decades after Loch's retirement. If, however, other aspects of the C. O. S. 
philosophy are examined, it can be seen that from the beginning, its philosophy 
placed the individual within the context of the family and moreover it expounded 
a specific familist ideology. The practice of family casework, which became 
central to the work of the C. O. S. between the wars, was based on principles 
established by the early leaders of the C. O. S. such as Octavia Hill, Helen 
Bosanquet and C. A. Loch. 
To the early members of the C. O. S., the existence of a stratum of 
working people whose family life was characterised by hard work and thrift 
provided both the model and the hope for the future of a "new working class" 
within a reformed capitalist social structure. They believed that economic 
progress would improve the lives of all and that "scientific charity" had a 
place in reducing the existing tensions and increasing understanding between the 
classes by encouraging the "better off" to participate in improving the lives of 
the poor. The notions associated with scientific charity, which sought to 
overcome the conflict between the scientific and religious thought, were based 
on an organic view of society, in which the maintenance of social obligations, 
as expressed within the family and community life, were seen as essential in 
preserving the social health of society. Loch, like Thomas Chalmers, saw the 
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family as the fundamental unit of society and the family was strengthened by and 
in turn strengthened the community. Therefore any erosion in this relationship 
let to the degradation and denaturalisation of humanity. 
8 
Scientific charity 
sought to prevent erosion and therefore true charity was concerned to strengthen 
the individual character and to preserve the family. Thus although the C. O. S. 
philosophy endorsed a liberal view of the freedom of the individual regarding 
state intervention, this was encapsulated within an organic approach to social 
life and as a result there was an inherent tension between the belief that 
individuals should be left free to improve themselves and the belief that this 
improvement was possible only because of the organic nature of the family and of 
community life. 
The notion that society is made up of integrated units forming a 
cohesive functioning whole which can be fruitfully compared with a living 
organism has a long history which reaches back into classical social philosophy. 
The social changes brought about by the Industrial and French Revolutions had 
stimulated further thought on the question of social order in Society. Social 
philosophers generally accepted that the pre-industrial forms of social cohesion 
had been undermined by rapid social change and each offered his own answer to 
what was seen as the problem of social disintegration. Some social thinkers such 
as Comte and Tonnies held the view that a strong state would be necessary as a 
unifying force. On the other hand in Britain, Spencer took the opposite view, 
Postulating that Industrial societies naturally cohered as a result of the 
unhindered play of individual interests; state regulation was not only 
unnecessary but was likely to hinder the "natural" equilibrium produced by an 
elaboration of individual interests. Spencer used the organic analogy in such a 
way as to allow the incorporation of utilitarianism. As Nisbet noted, "Although 
Spencer's likening of society to an organism is the part of his work that today 
is more often remembered, the philosophy was utterly alien to him. "9 The same 
May be said in many respects of Loch's social philosophy, which also combined an 
organic view of social life with some aspects of utilitarianism as well as a 
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liberal view of the role of the state. However, in Loch's organic view the role 
of Christianity went beyond that of a cohesive force which primarily operated in 
pre-industrial societies. To Loch, Christianity, as a cohesive force, was 
essential for the stability of society during processes of social change. Thus 
Loch contended that Christian morality working through the family and community 
provided the necessary stabilising force which continued through from pre- 
industrial to industrial societies. Consequently, although the family might need 
to adapt in the wake of industrial change in order to reach a new equilibrium, 
the continuation of its authoritarian role in imparting social discipline was 
seen as an essential element in all societies. 
Although this may be a "quasi" organic theory, there is little doubt 
that Loch held a view of the individual which differed from that of the 
utilitarians. To Loch, the individual was part of society and moral character 
was dependent on the adequate functioning of specific institutions. In this 
respect some of his ideas were closer to the Christian conservative conception 
of the nature of society where moral character is seen as dependent upon 
essential institutions such as the family. Charity work therefore was centrally 
concerned with the maintenance of the family in order that society might 
Progress along a path of "social health" based on Christian values. 
10 
Loch also 
believed that the study of society by the social scientists would provide 
charitable practice with sound knowledge on which to base strategies to resolve 
the problems facing families in the urban environment. In particular, Loch 
affirmed that the study of history and social change held the key to an 
understanding of how social progress could be directed along a constructive 
Path, through a process of education to instil "better social habits". 
How far Loch's ideas on the inculcation of "good social habits" was 
influenced by an interpretation of Durkheim's analysis of society and social 
change is difficult to estimate. It is known that Loch and the C. O. S. were 
interested in the development of sociology in Britain and that Durkheim's work 
was gaining ground amongst those concerned to further the discipline. At the 
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third meeting of the British Sociological Society founded in 1903, "Durkheim's 
views were very extensively discussed" and in the same year, "sociological" 
teaching was begun at the University of London by Patrick Geddes, Edward 
Westermarck, A. C. Haddon and L. T. Hobhouse. "11 It is also known that the C. O. S., 
in its aim to establish a "School of Sociology" to educate and train 
charity/social workers, was anxious to establish courses distinct from those 
taught at the London School of Economics. Their Social Education Committee was 
opposed to the "one school of thought" with which the L. S. E. had been associated 
and it was concerned to provide a body of theory more closely related to the 
notions of scientific charity with its emphasis on the reform of the individual 
and the family. It was argued that the courses provided at the L. S. E. lacked the 
necessary social and ethical side of teaching. Furthermore, when the School of 
Sociology was established by the C. O. S. "The Division of Labour in Society" was 
recommended reading for the course. It would appear likely therefore that Loch 
had taken more than a passing interest in Durkheim's ideas. 
One can clearly see why Loch would be attracted to a sociology defined 
as the science of moral life and there is some evidence to indicate that Loch 
accepted Durkheim's definition of Sociology, Loch affirmed that the study of 
society as conceived by Durkheim had moved beyond that outlined by social 
thinkers such as Comte, Spencer and Le Play and that he had made a significant 
contribution to the understanding of social life. Loch, following Durkheim's 
exposition in the Rules of Sociological Method, stressed that social facts went 
beyond those expressed by mortality rates, measurements of income etc., they had 
a subjective dimension concerned with social habits which were distinct from 
personal habits, as they were linked to society's rules and as such had a force 
exterior to the individual. Loch suggested that, "This "social habit" is indeed 
a "social fact" that requires more detailed investigation. " This was the basis 
for Loch's criticisms of Booth and Rowntree's empirical survey on poverty, when 
he argued that their work was deficient because "They were not analytic of 
social habit but of relative poverty and riches", which to Loch was not a matter 
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of great importance. 
12 
Instead he claimed that a better understanding of the 
subjective dimensions of social life was necessary in order to enable charitable 
practice to efficiently support the creation of better social habits. Thus to 
Loch understanding poverty and deprivation meant paying attention to individual 
"defects" rather than the unequal distribution of resources. It also meant that 
the origins of the value judgements on which notions of inadequacy were based 
were ignored, so that the predominant social values of the middle class 
reformers could be accepted and presented as an ideal to the poorer sections of 
the working classes. It would appear that Loch had taken little interest in 
Durkheim's contention that the constitution of a collective conscience under 
organic solidarity becomes increasingly secular and ceases to attach supreme 
value to society and collective interests and that empirical research was 
necessary to establish the areas of unity and diversity. Instead to Loch, 
constructive social habits were conceived in terms of a unity provided by an 
acceptance of Christian morality and an acceptance of the diversity brought 
about by the social inequalities which rested on class and gender divisions. 
In his aim of understanding how social change could be constructively 
directed, Loch looked to history as well as to sociology to provide 
illumination. "If the history of the development of social life is the history 
of the assumption by the people of new qualities and abilities; if the loss of 
certain characteristics has meant the destruction of a race of a nation and the 
retention of them has been the means of combating economic difficulty and 
triumphing over degradation what can be more serviceable than the study of 
history. "13 Loch chose classical Rome as a case study which exemplified this 
conviction and which in turn led him to formulate his vehement opposition to 
social policies such as pensions and school meals. "His starting point was his 
belief that the decline of the Roman Empire was caused in good part by the 
"annona civica", the allotment of bread, pork and oil to which the Citizen was 
entitled, free of charge, under the Lex Clodia (58BC). "14 From this example, 
Loch argued that not only was the state unable to preserve the organic nature of 
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society but that it was possible for the state in some instances to implement 
policies which were instrumental in destroying this. In making food allowances a 
right of citizenship, the Roman State, according to Loch, had undermined the 
citizen's ability to improve his moral stature based on the "natural" process of 
accepting family responsibilities. In his view, the primary role of the state 
should be to secure a constructive balance between the narrow self interest also 
generated within the family and the positive organic force of this unit which 
ensured the self dependence of future generations. "The social advantage of the 
family lies in its self-maintenance, its home charities and its moral 
educational force, but if its separate interests are made supreme it becomes 
uncharitable and unsocial. "15 
Loch argued that in the interest of social progress the family must 
remain in harmony with society. If necessary, this might mean state action to 
curb the self interest of rich and powerful families who might contribute to 
poverty by their excessive demands for luxuries but Loch stressed that any 
redistribution of resources towards the poor would be ineffective because it 
would undermine family responsibilities and endanger what he saw as the 
fundamental relationship between the family and the community. Loch insisted 
that state allowances degraded and undermined the man's "natural" responsibility 
for and authority over members of his family. He argued that this had been the 
case in Rome when, the citizen's manhood had been degraded by the allotments, 
"the alms appealed to his weakness and indolence and the fear of displeasing him 
and losing his vote kept him socially master of the situation and his own ruin. 
If in England now relief was given to able bodied persons who retained the vote, 
this evil would also attach to it. " 
16 
The C. O. S's opposition to the introduction 
of old age pensions and school meals was based on the firm conviction that such 
measures would undermine the organic nature of the family. What this meant in 
terms of the social form of the family was that Loch and his followers were 
opposed to measures that might undermine the striving of the man as the 
breadwinner and his authority as the head of this social unit. In such a setting 
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it was the woman's role to play a supportive and subordinate part in family 
life. Loch's conception of the family as a "natural organic entity" was based on 
a rigid view of the sexual division of labour and family responsibilities and 
embodied an outlook on "womanhood" and "manhood" which accepted and reflected 
ý.. 
the patriarchal constitution of Victorian Britain. Any adaptation that the 
family might be required to make in order to function effectively in a 
democratic society did not in the C. O. S. philosophy, include any democratisation 
of the family. 
This conception was endorsed by Helen Bosanquet, who dealt in detail 
with this in her book "The Family" published in 1906, where she claimed that the 
most important function of the man was that of the authoritarian head of the 
family. In her opinion, without this position of authority and responsibility, 
men would be unlikely to work very hard. "Nothing but the combined rights and 
responsibility of family life will ever rouse the average man to his full degree 
of efficiency and induce him to work after he has earned sufficient to meet his 
own needs. "17 She like Loch saw a close link between the functioning of the 
family in its patriarchal form and the progress of the existing economic and 
political structures. According to these two influential reformers, industrial 
progress as well as democracy could only be sustained by a family form in which 
authority was vested in the man with the woman playing a complementary but 
supportive and subordinate role as a home maker. "If the husband is the head of 
the family, the wife is the centre. "18 
In Bosanquet's estimation, the changes brought about by the historical 
development of the human race had resulted in an increasing differentiation 
between the sexes and a restructuring of male authority within the family. She 
saw the latter as resulting from the decline of land ownership and agricultural 
work which had led to new forms of economic cooperation based on industrial 
production. This continuous process of change had a significant impact on male 
authority in the family but in her opinion it was not necessarily undermined but 
was instead placed on a sounder basis. "If the father of the modern family has 
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lost or relinquished the power which he exercised over wife and children as 
autocrat in an industrial community or by his hold on family property, he has 
found a stronger basis for his authority, a firmer hold upon their affections, 
in a loyalty which responds to a wise and generous rule. " 
9 
Within this 
conception of "progressive" change whereby patriarchal authority was placed on a 
firmer footing based on the emotional aspects of the marital relationship, 
Bosanquet was also critical of some of the changes which had taken place. She 
believed that there was some excuse for concern where poverty existed amongst 
the working classes and therefore measures were necessary to ensure a return to 
economic independence so as to check any erosion of the economic basis of male 
authority and of parental responsibility. Like Loch, Bosanquet believed that 
state intervention would weaken rather than strengthen the family. More 
specifically both agreed that any assistance by the state regarding parental 
responsibilities would lead to a rejection of these responsibilities. Thus in 
the case of maternal duties Loch suggested, "They would spoil the very 
organisation of society who would distract the mother from her household duties 
by feeding her children in such a way that she cared less and less to prepare 
their daily meals for them, letting her become ever less competent to fulfil her 
duties. " 
20 
From the writings of these two major ideologues of the C. O. S., one can 
glean an approach which combined an organic view of the family and community 
with an interpretation of social change which stressed the necessary 
continuation of what were defined as fundamental structures such as the family 
and the male authority that it traditionally embodied. The individualism which 
was part of this approach was concerned with the moral character of the 
individual and the rules or norms associated with this were conceived in terms 
of Christianity. Furthermore, the construction of moral character was seen as 
dependent upon the rights and responsibilities associated with a traditional 
form of family life. Most significantly regarding the unity between theory and 
practice, the method of family case work pioneered by the C. O. S. and other 
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philanthropic societies was tied to the social philosophy described above, and 
far from being in decline, this philosophy was perpetuated and reinterpreted by 
members of the emerging discipline of sociology. The evolutionary approach to 
society advocated by Spencer, which described social change as a process whereby 
the structure and functions of societies become increasingly more complex and 
differentiated, was more influential within Sociology than his utilitarianism. 
This, together with the notion that society was an organic entity comprising of 
units or systems on which the "healthy functioning" of society was dependent, 
became an approach of considerable influence as the discipline evolved in 
Britain. It also encouraged an acceptance of the Durkheimian notion that 
societies and institutions could be objectively analysed in terms of their 
"normal" and "pathological" components. This approach, which governed 
sociological explanations of social change, provided a fertile soil for the 
establishment and growth of a functionalist view of the family which became the 
predominant form of analysis of the family within sociology in the years 
following the Second World War. 
Social Casework and the Family 
In the years between the wars, the main contribution made by the C. O. S. 
to social work practice was in the realm of family casework. J. C. Pringle who was 
Secretary of the C. O. S. from 1914 to 1918 and succeeded Loch as director in 
1925, greatly admired the work of his predecessor and "in many respects modelled 
himself upon him. "21 It was Pringle's aim that the work of the C. O. S. should 
continue along the lines evolved by Loch and one of his first actions was to 
convince the Council of the demand at home and abroad for reprints of Loch's 
books for use in the training of students. 
22 
To Pringle, the growth of 
collectivism, which Loch had strongly opposed, was dismissively seen as an 
aberration. From the mid-twenties onwards he attacked "institutions and groups 
whose ideas were opposed to his own, whether economist, Bolshevists, the Webbs, 
23 
Trade Unionists" or "the guileless students of the London School of Economics. " 
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Pringle resisted any change except for one important instance he was convinced 
of the value of psychology in furthering an understanding of family relations 
and the relationship between the worker and the client. In this respect, he was 
in favour of extending the links with the United States which had been 
established in the early years of the Society's development and in encouraging 
the flow of ideas from the United States where psychology and psychiatry had 
been readily incorporated into social work. 
The method of social/family casework, as it evolved under Loch, was 
based firstly, on thorough investigation and accurate record keeping in order to 
ascertain the detailed circumstances of the client and client's family, and 
secondly, as the establishment of an ongoing relationship between the 
charity/social worker and the client, in which the former made judgements and 
proposals to solve problems faced by the family. Case papers based on detailed 
record keeping provided the information on which judgement of the form of and 
required were made. The method often entailed regular home visits which had been 
a traditional part of middle class philanthropy and in terms of social control 
encompassed the exertion of social pressure on the part of the "worker" in an 
attempt to effect a change in the behaviour or the life style of the client and 
members of the client's family. In the early years, investigative procedures 
were used not only to guide decisions of the form of assistance to be given but 
to judge whether or not the case could be classified as deserving. Gradually 
during Loch's term of office, less attention was paid to this latter judgement. 
It was in the United States, however, that a more detailed and sophisticated 
approach to family casework evolved and the appropriate literature on the new 
approach soon formed an important part of the education of social workers in 
Britain. 
Very early in its history the leaders of the C. O. S. "began to exchange 
letters and ideas with America. "24 Poverty in the United States although not of 
the same magnitude, presented similar problems which evoked a like response 
through poor law and charity organisations. This process of poor relief "was 
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built upon the English ideological pattern" but it also became adapted to suit 
conditions in the United States. 
25 
The first C. O. S. in the United States was set 
up in Buffalo in 1877, by the Reverend Samuel Gurteen, an English clergyman who 
had been very active in the London Society and by 1882, there were 22 Charity 
Organisation Societies in the United States and ten others had adopted some 
aspects of the C. O. S. programme. Like its English counterpart it saw the cause 
of poverty as individual failure and adopted measures based on casework to 
counteract this. By the turn of the century more attention was directed towards 
environmental conditions and casework societies began to adopt a course of 
social action to change the environment but soon the substitution of social 
action for social casework produced a reaction in favour of a re-establishment 
of the latter, in a more sophisticated form as the primary method endorsed by 
middle class reformers. 
26 
This return to the casework method was crucially 
influenced by the work of Mary Richmond who wrote extensively on this method, 
and outlined four elements in the casework method, 1) thorough investigation, 2) 
accurate diagnosis, 3) cooperation with all possible sources of assistance, 4) 
treatment. 
Like the leaders of the C. O. S. in Britain, Richmond believed that 
constructive charity work was based on detailed and sound knowledge of the 
client and family. "Friendly visiting means intimate and continuous knowledge of 
and sympathy with the poor family's joys, sorrows, opinions, feelings and entire 
outlook upon life. "27 It became her aim to provide a hand book describing in 
detail techniques to further this knowledge in order to diagnose the problems 
facing client and family. This was achieved by the publication of "Social 
Diagnosis" in 1917 and the influence of this work can be judged by the fact that 
in the years between its first publication and 1955, there were seventeen 
reprints. This authoritative work focused on the first two elements of casework 
outlined above, and provided a detailed description of methods of gathering 
evidence on which to base a "diagnosis" and a programme of "treatment". In spite 
of Richmond's ideal that social work should be a democratic process of 
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cooperation between the case worker and the client, it is clear from her 
handbook that in practice the caseworker exerted pressure, whether gentle or 
not, on the client in order to achieve the aim of re-establishing the family on 
a more satisfactory footing. Una Cormack has graphically described the casework 
procedure set out in "Social Diagnosis" as consisting of slow, steady gentle 
pressure by the worker to achieve a stated goal, whereby the interviewer "shoots 
a sitting bird, plucks him, trusses, bastes him and dishes him up finally 
settled in his right relation to society. "28 The aspects of social control which 
were inherent in the approach of middle class philanthropy during the nineteenth 
century remained an integral part of the casework method as it evolved in the 
early decades of the twentieth century. 
Throughout "Social Diagnosis" emphasis was placed on the importance of 
the family which Richmond saw as "the cradle of immortal souls. "29 The social 
philosophy which underpinned her understanding of the family was similar to that 
endorsed by the English leaders of the C. O. S. Richmond throughout her work made 
reference to the ideas of Octavia Hill and Helen Bosanquet and recommended that 
Bosanquet's study of the family should be known to every case worker because it 
provided the best analysis of the modern family. 
30 
Like Loch, Richmond was 
interested in the "social character" of the individual and how character was 
maintained by a network of social relationships which constituted the life style 
of the individual. Thus to Richmond, the caseworker was engaged in character 
building rather than personality development as interpreted by psychologists and 
psychiatrists. 
The "characterology" which was central to "Social Diagnosis", 
illustrated how much attention had been paid to the moral/social character of 
the individual during the latter decades of the nineteenth century and the early 
decades of the twentieth century in both the United States and Britain. However, 
by 1917, when Social Diagnosis was published its approach was out of step with 
the growing influence of psychology and psychiatry. According to Richmond there 
was little data available to provide a deeper understanding of human behaviour 
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but her critics argued that the new disciplines provided new insights into the 
development of personality which were too important to ignore. 
31 
In addition the 
participation of the United States in the First World War and problems faced by 
the families of returning servicemen suffering from "war neurosis" gave further 
impetus to a psycho-analytic approach to human behaviour in the years after the 
war. As a result, "this "psychological" stream, which in 1917 ran alongside the 
faster flowing "sociological" river, represented by Mary E. Richmond's "Social 
Diagnosis", was considerably strengthened. "32 Given the specific sociological 
approach adopted by both Loch and Richmond, with its concern with individual 
character, it also facilitated a relatively easy meeting of stream and river so 
that by the late twenties in the United States and a decade later in Britain 
psychological determinism began to characterise "the content and emphasis of 
social workers' thinking about the family and individual problems. "33 The 
influence of psychology and psychoanalysis on approaches to the family will be 
examined further in later chapters, it is sufficient to note that their 
influence soon predominated in the approach to family casework in the United 
States while through contacts in Britain, not least through the child guidance 
movement, the ground was prepared for a similar trend in Britain towards the end 
of the thirties which reached a peak in the years following the Second World 
War. 
The establishment of social casework as a primary method within what was 
fast becoming known as social rather than charity work gave rise to some 
discussion on the aims and objectives of individual casework in the family. The 
casework ideology claimed an interest in the welfare of the individual and 
stressed individual autonomy and self determination in a way that appeared 
rather incongruous given the history of the casework method and the social 
control which it embodied. But it appears less so given that the endorsement of 
individual autonomy continued to be mediated by the belief in the organic nature 
of the family and the community. 
34 
Casework enthusiasts in Britain and the 
United States, who wished to further the "social health" of the individual, had 
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little interest in exploring or questioning the source of the norms and values 
which underpinned notions of social health. 
35 
Thus regarding the working class 
family, this usually meant in practice that individual needs were defined and 
met within the context of interpretations of the family unit and its 
relationship to other institutions in society. Even where the term social rather 
than family casework was employed and the welfare of the individual stressed, 
casework in practice continued to focus on prescribed roles within the family. 
The reason for this has been explained as follows. "Casework is usually 
understood to be concerned with the welfare of the individual. At its inception 
it was recognised, however, that relationships within the family, because they 
were based on biological necessity differed from all other relationships of a 
less universal and more ephemeral character. Hence casework agencies generally 
considered the individual in her family setting. "36 
During the interwar period the most significant change which occurred in 
the ideology associated with social casework, was not the release of the 
individual from prescribed traditional family roles but a rejection of the 
primacy given to the economic aspects of the family which had dominated 
judgements in the early years of casework practice. Initially the social health 
of the family or its successful operation was seen in terms of its economic 
independence which to the early caseworkers meant ensuring that the man was able 
to maintain his role as breadwinner. This was fundamental to Loch's and 
Bosanquet's conception of family life and was linked to their interpretation of 
the construction of moral character. Richmond took a similar view. The 
judgements taken by caseworkers to achieve the goal of returning the family to 
social health, in the main produced strategies to reinstate the man as the 
working, economic head of the family. In the short run, this frequently meant 
that the woman took up the dual role of breadwinner home maker until the husband 
was able to return to work and often the strategies adopted by caseworkers 
resulted in children being placed away from their family. Examples of such 
procedures which aimed at restoring the economic self sufficiency of families 
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are much quoted in literature dealing with the early period of casework. After 
the First World War the voluntary social services began to question this 
disproportionate attention paid to the economic needs and functions of the man 
especially when this resulted in the breakup of the family with the children 
forced to leave the family home. Instead it was argued that this had resulted 
"in a distortion of outlook and limitation of service. "37 Although no other 
primary goal was suggested to replace the discredited economic goal, casework 
societies looked to the United States for guidance in developing more 
appropriate methods and an approach which relied on insights into the family 
provided by psychology and psychiatry. In this way "maladjustment" to family and 
social life and "treatment" to secure adjustment gradually replaced the 
previous interest in the economic self sufficiency of the family. 
The C. O. S. retained, longer than most voluntary societies, its early 
economic concerns, but it also played a part in this change. Pringle remained 
opposed to state assistance for the working class family, but he also "seized 
every opportunity to proclaim the need for a family-centred social service" 
which focused on "the well being of the family as a whole. "38 He took a special 
interest in the influence of psychology and psychiatry on social casework in the 
United States. Loch had paid some attention to psychology, he suggested that it 
had increased understanding of "primary instincts and emotions" but he was more 
interested in the development of "the will" stating that this was the most 
important aspect of human development. In Loch's view "the will" stood for the 
"ruling faculty" or "reasoning spirit" and it was its function to remain 
victorious in the ever present tussle between will and desire. 
39 
This 
perspective, in the years leading up to the Second World War, gave way to an 
approach to mental hygiene pioneered by the "storm troopers" of the movement in 
Britain, that is the psychiatric social workers. 
40 
Although the C. O. S. remained 
a long way behind the vanguard of the movement it also began to change its 
approach. 
As early as 1918, Cyril Burt was invited to give a series of lectures to 
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the C. O. S. because social workers were anxious to know whether their efforts 
could be advanced by the study of psychology. 
41 
Burt, who can be regarded as 
Britain's first professional applied psychologist, appears to have been 
reluctant to encourage social workers to follow his example as he made a rather 
ambiguous reply to their request. He suggested that in general psychology had 
not yet reached a stage of an applied science but that the newer approach of the 
psychology of individual differences once it had become well established would 
prove to be a master science. He then went on to argue that in future the study 
of the individual psychology of the applicant would have some relevance for 
social work practice. 
42 
In spite of this rather cautious introduction to the 
usefulness of psychology, Pringle was in favour of promoting an understanding of 
the new trends in casework evolving in the United States. In 1927, he wrote 
enthusiastically of Jung as "an important champion of elaborate individual 
casework. " Soon after, plans were made for a C. O. S. worker, under the 
sponsorship of the Commonwealth Fund, to visit the New York School of Social 
Work and Child Guidance Institute. 
43 
Not all members of the Society approved of 
the interest taken in a psychological approach to casework. Notably, E. J. Urwick 
was critical of what he referred to as the extravagant claims made by some 
psychologists and the younger social workers who accepted the new doctrine. With 
regard to the new approach to case work pioneered in the United States, Urwick 
"disliked the emphasis on diagnosis and treatment which suggested to him a 
patient, often a passive recipient of treatment even if treatment was said to be 
skilled and therapeutic. "44 There were also many practical difficulties in 
putting into practice in Britain the casework procedures advocated in the United 
States. Nevertheless by the end of the thirties, the ground had been prepared 
for a more psychologically oriented approach to casework which was further 
advanced by wartime conditions. 
The social philosophy of the C. O. S. contained an inherent tension 
between notions of individualism and a conception of society as an organic 
entity in which the perpetuation of so called fundamental structures such as the 
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family, was part of the approach to social change and social stability. Although 
the economic individualism of its philosophy was abandoned during the interwar 
period when it was undermined by the collectivist trend, the organic conception 
of society and the fundamental nature of the family remained central to its 
philosophy. Moreover the organic conception of society was reinforced and 
advanced by the influential work of Durkheim as part of the development of 
Sociology as an academic discipline. This in turn paved the way for a 
functionalist approach to an analysis of the family and its part in maintaining 
the stability of society. This also provided a framework for the incorporation 
of ideas evolving within the discipline of psychology which studied the 
development of the individual within the context of the family and accepted the 
fundamental nature of this unit in securing the stable development of the 
individual. Thus in future the notion of the essential functions of the family 
could be substantiated with reference to developmental theories. In this way, 
the inherent tension between individualism and the organic nature of the family 
and society was maintained in relation to the theory and practice of social work 
after the war. Thus the family casework method was tied to notions which 
endorsed a continued interest in "the subjective psychological defects of 
individuals. "45 The boundaries of this interest were altering but it remained 
focused on strategies to secure a change in individual behaviour which would 
facilitate a more efficient operation of the family. In addition, individual 
defects were judged in accordance with previously prescribed notions of the 
"normal" operation of the family unit which reflected the prevailing ideology on 
gender differences and power relations in the family. In this respect there was 
less concern with the maintenance of the economic independence of the family and 
more in securing stable relationships within the conjugal family. This approach 
to the family became an integral part of social work as it developed within the 
welfare state after the Second World War, when a specific concern with providing 
a stable environment for the rearing of children commanded more attention than 
the previous concern with the economic self sufficiency of the family. 
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CHAPTER 4 
Child Nurture and Education 
The interwar period was a time of relative stagnation in working class 
education due to the curb on public spending exerted by the Government. 
Nevertheless, there were a number of significant changes regarding the 
relationship between educational provision and the structuring of female 
domestic labour. The reorganisation of post primary education reinforced the 
trend for children to stay on at school for a period beyond the compulsory 
school leaving age. Interest taken in the health of children supported the 
measures undertaken by the medical Department of the Board but as previously 
discussed, there was a reluctance to recognise the part played by poverty in 
reducing parents' ability to respond to these measures. Moreover, in view of the 
importance placed on the role of the wife and mother in maintaining standards of 
health in the family, steps were taken to improve domestic teaching to working 
class girls. Nursery education was for the first time officially incorporated 
into the state system but on a selective basis which reflected government 
concern in the health of pre-school children. 
The reorganisation of working class education 
By the turn of the century, the consensus which had brought about the 
1870 Education Act, had been reinforced by a number of factors, not least of 
which was the concern with national efficiency and the need to defend the 
colonies, which supported the belief that state intervention was necessary to 
secure the health, education and training of the future generation. Elementary 
schooling provided a basic standard of numeracy and literacy with some 
instruction in specific subjects but gradually it was agreed that further 
reforms were necessary to provide training for a wider range of employment in 
the future. The expansion of state education also meant a growing demand for 
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teachers which could only be fully met by making secondary education available 
for a broader section of "able" working class children. The reforms encompassed 
by the 1902 Education Act endorsed a permissive and selective system which 
continued to exclude the vast majority of working class children from secondary 
education. It only widened the very narrow scholarship ladder to grammar schools 
by a small degree and by sanctioning a selective system, the Act set a framework 
whereby the various forms of education for older working class children were in 
competition with each other for the limited resources made available for state 
education. For the most part elementary and technical schooling stagnated in the 
years that followed except for the implementation of the previously discussed 
welfare measures and the provision made for practical training. 
By this time many working class parents, who were part of the organised 
labour movement, were demanding the reform and extension of state education and 
by the interwar period, the struggle to raise the school leaving age and to 
provide secondary education for all working class children became an important 
political issue. The climate of opinion brought about by the First World War had 
endorsed the view that educational reforms were necessary. Lloyd George was 
particularly concerned about the future of state education and decided that the 
policy of the Board should be guided by the educated elite and so offered the 
Presidency to H. A. L. Fisher, a distinguished historian and Vice Chancellor of 
Sheffield University. Fisher had a conception of state education which began 
with nursery schooling, (on a voluntary basis) and continued through to 
adolescence (on a part time basis) but which also perpetuated the distinction 
between elementary and secondary sectors of post primary education. Reforms 
incorporated into the 1918 Education Act included the ending of the half time 
system; the raising of the school leaving age to fourteen, (it was envisaged by 
Fisher that this would be raised to fifteen and sixteen as soon as possible); 
the provision of central schools and classes for older elementary school 
children; the provision of part time post school education through continuation 
schools and nursery schools for the under fives. Apart from the latter two 
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elements which were not made mandatory, the 1918 Act gave the Board powers to 
compel local authorities to extend the provision made for working class 
children. It was Fisher's belief that the board would lead, direct and stimulate 
expansion. 
In the short post war economic boom, the most pressing concern of the 
Board was to secure sufficient secondary places to meet the rising demand from 
qualified entrants but the economic crisis which quickly followed in the early 
twenties brought a rapid change in government policy. Thus there was little 
opportunity for even the "narrow ladder" to become the "broad highway" envisaged 
by the elitist reformers, never mind the demand made by the Labour Party, the 
T. U. C. and working class women's organisations for a comprehensive restructuring 
of state education. Instead the reforms proposed within the Act were subjected 
to a concerted attack by powerful sections of the ruling classes especially the 
industrial sector. The views of those who opposed expansion were expressed by 
successive Conservative-led administrations who, using the Geddes argument, 
attempted to control the education system to prevent an increase in expenditure. 
Whereas Fisher envisaged that the Board supported by the Government, would 
provide the initiative and partially finance a reformed, if class divided, 
education system through the cooperation of the efficient local authorities and 
by coercing the reluctant authorities, instead this machinery was used to 
restrain spending on education. The main changes came during the thirties 
through a process of reorganisation in the post-primary schools based on the 
Hadow Report. Although the Hadow plans were diluted it did mean that many local 
authorities created "new schools for older elementary school children that were 
modelled on secondary schools for the middle classes. "1 There were higher 
elementary, central, junior technical and senior schools all of which "served 
the children of the expanding occupational groups such as clerks, managers and 
technicians, known as the lower middle classes. "2 They also provided an avenue 
of upward mobility for some working class children. For a growing number of 
W. C. F. H. 's, but still a relatively small percentage, childcare now included the 
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care of children beyond the compulsory school leaving age. Many local 
authorities also did their best to maintain the existing system and their 
attempts were assisted by the increase in the value of money and in the decline 
in the birth rate and local authorities in areas of high unemployment were 
forced to extend welfare provision but this also meant the diversion of 
teachers' time and energy away from the educational aspects of their role. As 
previously discussed because of the overriding concern with the health of the 
future generation, medical inspection and treatment became an important aspect 
of the provision made during the interwar period. According to the Annual 
Reports compiled by the Chief Medical Officer of the Board of Education, the 
grosser forms of uncleanliness which had prevailed when inspection was first 
instituted had been overcome and each year there was a steady "Improvement in 
the cleanliness and dress of children. " There was, however, still some concern 
with the extent of skin diseases such as impetigo, ring worm, scabies, warts, 
herpes and boils. 
3 
Teaching girls their domestic responsibilities 
Miriam David has suggested that the relationship between the family and 
systems of schooling is a two way process, whereby the family is conditioned by 
educational reforms and the education system is structured with reference to the 
family. Thus on one side, parental responsibilities change; they have less 
control over the content of education and hence have less responsibility in this 
area but other responsibilities, particularly the attendance of children and 
their ability to make best use of the education given, are placed on the 
parents. Moreover because of the existing sexual division of labour in the 
family, in practice these responsibilities rest with the mother. On the other 
side, the ideology of familism, which the state endorses, means that processes 
within schools are structured with reference to the family. In particular, an 
adherence to a familism based on the existing sexual division of labour 
structures aspects of state schooling and more specifically this means that 
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changes in the curriculum to incorporate teaching in domestic responsibilities 
were directed towards girls. 
Middle class reformers during the nineteenth century had expressly seen 
a role for the elementary system in counteracting what they saw as the breakdown 
in family life brought about by industrialisation and supported measures to 
secure the teaching of domestic economy to working class girls. Most educators 
who supported this teaching saw it as a method of raising standards in the 
W. C. F. H. and for the most part their ideas of satisfactory standards were based 
on notions of how the "respectable" working class family operated and teaching 
was aimed at encouraging and perpetuating this family form. Moreover, early 
teaching in this area was always parcelled in a rhetoric which glorified the 
woman's family roles and domestic responsibilities and in its most extreme form 
such rhetoric went on to place on, the shoulders of the wife and mother the 
responsibility for solving the major problems facing society. "A woman's mission 
is a high one. On her to a large extent, depends the happiness of the family and 
through the family the nation. "4 Frequently, the rhetoric assumed the moral 
superiority of women and as a consequence also blamed women for such problems. 
"Men by their nature, are prone to fight, they will fight for any cause or for 
none. It is for you to choose their cause for them and to forbid them when there 
is no cause. "5 
Soon after the 1870 Act, changes in the code governing elementary 
schools made domestic economy a compulsary subject specifically for girls and 
through a process of special grants and reforms in teacher training, similar to 
that adopted to make needlework a prominent feature of elementary teaching, 
domestic economy also became a well-established part of the curriculum. In the 
last decade of the century cookery, laundry work and housewifery were 
incorporated into household management and the Code of 1900 offered a grant of 
7s for every girl in standard V or any other standard who had attended a course 
of one hundred hours instruction. Later a grant was made available for a second 
course of instruction and the figure raised to 7s-6d giving a total of 15s., but 
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there was still concern that teaching was not of an adequate standard. 
Robert Morant, the permanent secretary at the Board of Education was 
responsible for interpreting policy regarding the reforms encompassed by the 
1902 Act. One of his aims was to secure a more efficient elementary system to 
better equip working class children for their future roles so as "to fit 
themselves, practically as well as intellectually for the work of life. " For 
girls, the work of life still referred primarily to domestic labour in the 
family and with the publication of the Report of the Inter-Departmental 
Committee on Physical Deterioration in 1904 interest in the teaching of domestic 
skills to girls spread "beyond narrowly educational circles. "6 One part of the 
report focused on "Neglect of Home and Domestic Duties" and asserted that, 
"There is no lack of evidence of increasing carelessness and deficient sense of 
responsibility among younger women of the present day" and suggested that a 
scheme of social education was necessary "to raise standards of domestic 
competence. "7 The Report recommended that steps should be taken to ensure that 
elementary schools provided courses in cookery and household management and that 
as far as possible they should be made compulsory for older girls even if it 
meant that "girls should drop certain other subjects in the curriculum in order 
to make room for household management at this stage. "8 In 1905, the Board 
directed schools to submit syllabuses in laundry, cookery and household 
management to themselves rather than to the inspectors so that the Board could 
directly supervise and control the content with a view of improving the 
practical provision made in classes. 
9 
In the same year, several women qualified 
in domestic subjects were appointed as Inspectors and the Special Report on the 
teaching of cookery was issued in 1907. It confirmed the poor quality of 
teaching at that time but it also stimulated further improvements. Also in 1905, 
a special report on "School Training for the Home Duties of Women" based on a 
study of Domestic Science teaching in the United States had been issued by the 
Board. 
The report was compiled by Alice Ravenhill, a lecturer in Domestic 
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Economy for the West Riding County Council, who had visited the United States in 
1901 to study domestic teaching in the state funded comprehensive system. The 
Report was one of a series studying similar teaching in a variety of countries 
but the Board were reluctant to publish the findings because comparisons with 
other countries highlighted the deficiencies in domestic teaching in Britain. 
However, in 1905, as a direct result of the growing concern with the physical 
standard of the working classes brought about by the Inter-Departmental Report, 
the decision was taken to publish singly Ravenhill's detailed Report in order to 
encourage improvements and expansion in British schools. In the United States, 
cookery, needlework, dressmaking, millinery, laundry work, housewifery, elements 
of domestic and personal hygiene and the care of infants and young children, all 
came under the umbrella of Domestic Science. Although such a comprehensive 
approach was not attempted in Britain, in the following decades under schedule 
III of the code governing elementary schools, steps were taken "to encourage a 
more inclusive treatment of housecraft as well as to secure improvement in the 
quality of teaching. " 
10 
By 1912, the report of the Chief Woman Inspector on 
domestic teaching stated that there had been an improvement in the standard of 
teaching in all subjects. 
11 
By 1914, the number of women inspectors had risen to 
forty five and because of the previous measures adopted the volume of housecraft 
teaching had grown rapidly. Following the war, the Board continued to endorse 
the view that the differing capacities of boys and girls necessitated 
differences in the curriculum and given the importance of women's family roles 
it was important that sufficient space was made for housecraft in girls' 
schools. This together with the importance attached to this teaching by the 
Medical Department of the Board ensured that it remained a well established part 
of the curriculum in elementary schools throughout the inter-war period. 
Steps were also taken to incorporate mothercraft teaching into the 
syllabus. Dr. Janet Campbell, who was appointed as the first woman Medical 
Officer of the Board of Education in 1908 and who later in 1919, became a senior 
Medical officer to the Ministry of Health in charge of maternity and child 
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welfare, was given the task of outlining how such teaching should be organised. 
In 1910, Circular 758 was issued suggesting that elementary schools should 
design specific courses on infant care for girls in the final two years at 
school. According to Janet Campbell from then onwards the Board consistently 
promoted the extension of provision and by 1914 infant care classes were 
becoming well established. Given the attention paid to infant mortality and the 
health of infants at this time and the emphasis placed on the role of maternal 
care in securing better standards of child health, this aspect of teaching 
gained a good deal of support in the years between the wars. Local Authorities 
were responsive to suggestions made by health officials that mothercraft should 
be incorporated into traditional instruction given on domestic subjects. This 
shift in emphasis was reflected in the manuals issued to guide teaching at this 
time, so that infant welfare and care now took up a substantial part of the 
content of manuals and topics similar to those discussed in the previous chapter 
were covered. Voluntary organisations, associated with maternity and child 
welfare, also played an active part in promoting mothercraft teaching in 
schools. They provided outlines for courses, prepared more detailed syllabuses 
to suit both junior and senior sections of elementary schools and ran national 
competitions for school girls. Central to the teaching of domestic subjects and 
mothercraft was instruction in hygiene to achieve higher standards of 
cleanliness. This commanded the attention of the Chief Medical Officer of Health 
to the Board of Education, throughout the inter-war period, and his Annual 
Reports reflected this concern as well as the repeated efforts made to encourage 
schools to make sure that such teaching was a main feature of their work. 
It was a similar concern with the health of pre-school children living 
in urban poverty that influenced the Board of Education's decision to encourage 
local authorities to provide nursery schools and classes in cases of special 
need. 
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The Education of pre-school children 
It was during the inter-war period that special provision became made by 
the Board of Education for the under-fives but this provision was confined to a 
relatively small percentage of working class children defined as being in need 
of supplementary care because of inadequacies in home conditions. As such the 
development of state nursery education only marginally effected the child 
rearing aspect of female domestic labour in a direct way, because the main trend 
was towards ensuring that mothers cared for the under-fives at home. There are, 
however, two reasons why this provision had an important indirect effect on 
female domestic labour. Firstly the non-provision of nursery care has an 
important consequence for the child rearing aspect of female domestic labour and 
secondly, the child centred ideology which underpinned the work of the nursery 
school movement was based on and supported the work of "progressive" child 
psychologists whose ideas were to have a long term impact on child rearing 
practices in the family. 
As Bachrach and Baratz (1962,1963) and Lukes (1974) contend, non- 
decisions are probably more important for analysis than decisions made, because 
they may reveal more adequately the biases of the decision makers and their 
interest in maintaining the status quo. Lukes argues that the examination of 
non-decisions "incorporates into the analysis of power relations the question of 
the control over the agenda of policies and of the ways in which potential 
issues are kept out of the political process. " 
12 
The issue of providing 
satisfactory nursery care for children in a way that would enhance their 
development and allow women to work outside the family falls into this category. 
Some provision was made during the First World War to enable women to work in 
munitions factories but after the war the responsibilities for nursery provision 
was divided between the Board of Education (nursery schools and classes) and the 
Ministry of Health (day nurseries). The Ministry of Health took no decisions to 
provide day nurseries, instead it made a policy statement that it was desirable 
that women with young children should remain at home to care for them and 
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proceeded to discuss possible ways of closing existing nurseries. The only 
support given for further provision came from their concern with the health of 
pre-school children at a time when long term unemployment was affecting a large 
number of working class families. The provision of day care did not at any point 
become a political issue. Nursery education is somewhat different because it 
gained a good deal of support between the wars from the general public and it 
was taken up by the political parties, but the issue of universal provision was 
subject to the same control. The issue arose during the twenties and thirties 
and through a process of non-decision making at that time and since, it remains 
today a controlled issue which is kept out of the main political agenda and 
processes. Instead partial measures have continued to be adopted to meet 
"special needs" as they arise and make an impact on the established political 
processes. 
Public funds first became available for nurseries when the Ministry of 
Munitions made a special grant for this purpose to release women for work in 
the factories. Grants were paid on the recommendation of the Board who were also 
responsible for supervising the provision made. It was in this way that Margaret 
McMillan received financial support for her open air nusery school at Deptford. 
It was McMillan's aim to provide a blueprint for a new form of educational 
provision for the under-fives in special schools which provided an environment 
which enhanced physical, mental and social development and which encouraged 
mothers to learn better ways of caring for their infants. She hoped to provide a 
working model which others could examine and assess, and in this respect she was 
successful in so far as the Board of Education, during the inter war period, 
accepted her model as providing a suitable environment for the care of children 
living in urban poverty. Moreover in conjunction with other nursery enthusiasts 
such as Lillian de Lissa, Grace Owen, Susan Isaacs, Dorothy Gardner and Margaret 
Drummond, through the nursery school movement and its links to the progressive 
education movement, she played an important part in securing a shift towards a 
more child centred form of education for pre-school children. However, she did 
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not achieve the objective of establishing a uniform and universal system of 
nursery care to meet the needs of the under-fives. Instead, following the 1918 
Education and Maternity and Child Welfare Acts, provision for the under-fives 
was bureaucratically divided between two government departments, neither of 
which were interested in universal provision of collective care but rather 
adopted a policy of controlling provision to meet the primary aim of improving 
the health of pre-school children. 
A number of factors influenced Fisher's decision to include nursery 
provision in the 1918 Education Act. The example of voluntary effort in this 
field was of some significance. Fisher was particularly impressed by McMillan's 
work and gave it the stamp of approval by opening an extension of her Baby Camp 
in 1917. Pressure from educationalists in the growing progressive education 
movement was also of some importance but probably the most important factor was 
the continued pressure resulting from the adverse reports of the Chief Medical 
Officer of the Board of Education on the physical condition of children entering 
school and his recommendation that public funds should be made available to 
secure better standards of health amongst pre-school children. This judgement is 
substantiated by Fisher's speech to Members of Parliament and by the regulations 
controlling nursery provision. In the House of Commons on August 10th 1918, 
Fisher stated "We do not desire to compel the provision of nursery schools, but 
we intend to enable such schools, attendance at which must be voluntary, to be 
provided from the rates, and we believe that in the development of these 
schools, which will we trust, often be open air schools, we may reasonably look 
for real improvement in the health of children. "13 Section 19 of the Education 
Act stipulated that local authorities were empowered to make provision for 
children over two and under five whose attendance at nursery schools was 
necessary or desirable for their healthy physical and mental development, and 
that the aim of such schools was to attend to the health, nourishment and 
physical welfare of children. Thus in a similar way to the provision made under 
the 1918 Maternity and Child Welfare Act, local authorities were encouraged to 
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adopt measures to secure the healthy development of the under-fives, but the 
Board could not ignore the mental development and the social training of 
children which were central elements of the process of education. In discussions 
which took place at the Board prior to the passing of the 1918 Act, officials 
formulating the regulations to cover nursery provison were anxious to stress the 
importance of physical development in relation to sensory and mental 
development. At these discussions it was stated that, "In view of the type of 
child for whom provision is to be made, a nursery school, while providing for 
sensory training on kindergarten or other lines, will be largely concerned with 
the cultivation in the children of good physical habits and healthy bodily 
14 
development. 
The regulations stated that the aims of nursery schools were two-fold, 
firstly, to secure physical health and growth and secondly to further mental and 
social development. The nursery was to provide for "The close personal care and 
medical supervision of the individual child involving provision for its comfort, 
rest and suitable nourishment" in buildings and gardens which contained enough 
space for exercise and play both indoors and outside so as to provide 
the 
physical freedom and fresh air which young children require. It was suggested 
that in some circumstances it might be necessary to provide breakfast and tea 
and some form of overnight sleeping accommodation. Teachers were expected to 
inculcate habits of hygiene and cleanliness, so that ample provision for 
cloakrooms, lavatories, wash basins, bathroom etc. of an appropriate size were 
also seen as essential. This aspect of nursery provision was to 
be supervised by 
the School Medical Service in order 1) to prevent the admission of physically 
unsuitable children, 2) to prevent as far as possible the development of 
physical defects or ailments and to ensure prompt treatment where necessary, 3) 
to avoid as far as possible the spread of infectious diseases by their early 
diagnosis and isolation, 4) to create and develop healthy habits of life and the 
avoidance of injury to the senses. 
15 
Less attention was paid to the second aim 
but it was clearly stated that formal work in the 3 R's-would have no place in 
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the nursery school. Instead it should be the aim to prepare for such instruction 
through the development of language and to provide motor and sensory experience 
together with training to develop good eating habits, mannerly behaviour at the 
table and independence in washing and dressing. It was also suggested that 
nurseries ideally should accommodate forty children but given the conditions 
that existed in some districts it would probably be necessary to provide larger 
units for between eighty to a hundred children and the regulations also made the 
point that nuseries should be sited in areas as convenient as possible for 
families using them. The staff were to be responsible for establishing good 
relations with mothers in order to educate them to recognise and to meet the 
needs of their infants. 
The early steps taken by the Board, albeit based on selective 
procedures, is an indication that there was some acceptance by the state of the 
value of nursery schools, but this was soon undermined by government policy to 
curb public expenditure. This reinforced the existing official prejudice against 
the new form of provision and encouraged a shifting of responsibility between 
the two government departments responsible for the under-fives. Both agreed that 
there should be close cooperation between their departments and issued joint 
circulars stressing this but neither were prepared to accept the main 
responsibility for provision. Many of the officials at the Board believed that 
it should be left entirely to the Maternity and Child Welfare authorities and 
because of the controls on public spending soon began to discourage spending. 
Officials at the Ministry of Health argued that day nurseries should not take 
the place of nursery schools because in the main day nurseries should cater for 
children up to the age of three at which age they should be transferred to 
nursery schools. Neither department took the decision to implement nursery 
provision to any great degree in the decade following the First World War. In 
the case of nursery schools, it would appear that officials, far from accepting 
that the provision made by local authorities after the war, (In 1918-1919, there 
was 1 L. E. A. nursery school and in 1921,7) was just the start of a larger 
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programme, saw such provision as a limited experiment to determine whether or 
not nursery schools were an economically viable method of improving the health 
of needy children. It appears that there was little concern with the educational 
value of nursery schools. The expenditure involved in the provision of even this 
small number of purpose-built nursery schools had already led some members of 
the Board to conclude that nurseries were proving to be too costly. In the early 
twenties in answer to the Government call for expenditure cuts, Circulars 1190 
and 1269 issued in 1921 and 1922 curtailed this "experiment" and suggested that 
nursery classes in infant schools were probably the most economical method of 
dealing with the problem of the health of pre-school children. 
16 
This early setback in provision was the cause of much frustration to the 
advocates of nursery schools and in 1923, the Nursery School Association was 
formed to secure, "the effective working of the Education Act as regards to 
nursery schools. "17_The N. S. A. sought to arouse public opinion in favour of 
nursery schools by educating the public to the value of nursery education in the 
hope that public pressure might influence the authorities. It also provided a 
platform for discussion on the organisation of nursery schools and the content 
of nursery education and through its links with some of the prominent members of 
the progressive education movement, the N. S. A also supported progressive ideas 
on early education and child rearing practices. The N. S. A. attracted the support 
of many public figures such as Bertrand Russell and its vice presidents included 
such famous names as Lady Astor, Mrs. Wintringham. Sir Michael Sadler and Ramsey 
McDonald. Throughout the inter-war period the N. S. A. published numerous 
pamphlets and its members gave talks to the public with the aim of promoting the 
value of nursery schools. Margaret McMillan who was the N. S. A's first president, 
wrote books, articles and pamphlets as well as giving lectures, making speeches 
and broadcasts, all of which explained the benefits of nursery schools. Earlier 
she had clearly stated the case for nursery schools rather than nursery classes 
to the Labour Party and the Board of Education and it was now her aim to 
convince the public that nurseries were more than a form of "child minding" or 
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"clean places where kind women supervised children" and to explain to them that 
nurseries had "a clear educational purpose. "18 The N. S. A. also wished to 
persuade the Board of Education that nursery schools should provide a separate 
but first stage of the state system and for Grace Owen and many others this 
meant universal provision for all children. Although from 1923 onwards, the 
N. S. A. persistently publicized the benefits of nursery educaton and campaigned 
for further provision, the demand for universal provision was ignored. 
Memorandums were sent to local Education Authorities and several deputations 
were sent to the Board. One such deputation took place on the 15th April 1924, 
when the first Labour Government took office. Although the N. S. A. was an 
apolitical pressure group its members and especially its President anticipated 
support for their proposals not only because of the Labour movement's commitment 
to educational expansion but because of its favourable view of nursery 
provision. 
The Labour movement gave early support for nursery schools as part of a 
broader programme to improve living conditions for the working classes. Support 
was first given by the Independent Labour Party and this was endorsed by the 
Labour Party in 1919. That year a memorandum prepared by the Advisory Committee 
on Education contained a special section which dealt with the provision of 
nursery schools stating that the Labour movement wished to "urge on the Board of 
Education the importance first of making every effort to encourage local 
education authorities to establish nursery schools and second to issue at the 
earliest possible moment a statement as to qualifications and training which may 
enable teachers of nursery schools to be trained in the necessary numbers. "19 
The Labour Party, however, did not endorse the plea for universal provision, 
instead the memorandum supported the view that the best place for the child 
under five was in the family but they also suggested that the present conditions 
which existed for a large number of working class families meant that there was 
a strong demand for these schools. This support for nursery schools was backed 
by the T. U. C. and the W. E. A. and on taking office the Labour Government withdrew 
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the restrictive circulars previously issued. 
The N. S. A. deputation, therefore, anticipated a favourable reply to the 
demand for expansion, when it met with Morgan Jones, the Parliamentary Secretary 
to the Board. Acknowledging Labour Party policy on this, the deputation couched 
its argument in relation to the advantages of nursery schools in ensuring 
adequate standards of reproduction for children living in urban poverty. 
Furthermore, influenced by the current economic climate, they endorsed 
McMillan's method of providing for large numbers of children in one school. In 
contrast with other educationalists who argued that nursery schools should cater 
for small numbers of children, of about forty to each school, she was positively 
in favour of large schools. In a letter defending her method to a correspondent 
who argued that young children in her nurseries were being deprived of he 
benefits of the small group ideally provided by the family, she claimed that, 
"The small nursery is a small cramped world. It is not a small number in the 
nursery that is our aim, but a staff large enough to ensure small groups under 
the supervision of special nurse-teachers. Then the family may itself be glad; 
150 is not too big, 200 is quite practicable. "20 McMillan's desire to establish 
large nurseries was based on more than keeping costs down but the influential 
members of the N. S. A. such as Grace Owen disagreed with her on this, the 1924 
deputation however were prepared to endorse larger units in order to secure 
government support. They suggested that given the high cost of establishing 
small purpose built schools based on the existing regulations, large nursery 
schools consisting of pre-fabricated buildings and catering for large numbers of 
"needy" children were necessary in the short term. They also believed that many 
working class mothers recognised the benefits of these agencies and would 
probably be prepared to contribute to the cost of providing food for their 
children. The argument adopted by the deputation was in line with the Board's 
view that the high cost of purpose-built nurseries would prevent any expansion. 
"The existing nursery school may fairly be termed as a luxury local Education 
Authorities as a whole are determined not to afford. "21 
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Throughout 1924, the issue of nursery education was prominent in the 
minds of those concerned with early childcare and the debates that emerged 
focused on the size of schools and who should receive this form of schooling. 
Various articles appeared in education journals and papers airing these issues 
and the following article in the School Guardian is a typical example regarding 
the question of size. After acknowledging that public opinion was increasingly 
in favour of nursery schools, it went on to suggest, "The very small nursery 
school does not seem to be a practical proposition as part of national policy. 
On the other hand, there are grave disadvantages, psychological as much as 
physical in massing very young children in large numbers together. " 
22 
The 
article concluded that a possible solution to this dilemma might be to construct 
large units but to ensure that within this, the large numbers should be broken 
down into relatively small groups, so that children might receive adequate 
physical and emotional care as well as nursery education. 
23 
Margaret McMillan's 
Deptford nursery was endorsed as an experiment which proved that this method 
could be successful. Although support was growing for the large open air nursery 
school of the McMillan type, so as to meet the health needs of poor children, 
many educationalists were concerned that this narrow view would prevail and 
undermine the more important demand for universal provision. This was the 
opinion of the other distinguished leader of the N. S. A., Grace Owen, who 
interpreted the 1918 Act as taking "the decision to make the nursery school the 
foundation of England's system of education" and called for every L. E. A. to 
provide a few well-equipped and adequately staffed nursery schools in its area. 
She insisted that "now was the time to throw aside half measures and spend 
ungrudgingly in an unsparing effort to put the feet of the children of the 
coming generations firmly on life's path. "24 
It was certainly not the intention of the Board to succumb to the demand 
made by the more forward looking champions of nursery education who looked 
beyond the existing needs of children living in urban poverty. In discussions of 
future provision one official firmly stated, "I know of no grounds for supposing 
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that the Education Act 1918 ever contemplated the universal establishment of 
nursery schools as the foundation of the English System of Education and I think 
that any such idea must be ruled out of any discussions of practicable measures 
for dealing with children under five. " Officials still saw the Maternity and 
Child Welfare Authorities as the main agencies but there was some acceptance 
that the Board through nursery schools could play a part, as long as they could 
be set up as cheaply as possible. "We can content ourselves with the 
comparatively simple task of supplying, so far as we can in the case of children 
from imperfect homes, the training and nurture that are the lot of more 
fortunate children in the same class. We shall not aim at providing for the less 
fortunate children some ideal form of education with the costly "new 
psychologist" in charge. We shall base our whole system on the principle that 
the standard is to be the standard of the average working class home. In the 
case of children from homes below this standard, we shall try to remove the 
handicap, so far as possible, so that they enter upon normal school life at five 
or six years of age with something like the same stock of health and training 
that are possessed by their luckier companions. But the removal of the handicap 
is all that is required. We cannot accept the view, that the state is under an 
obligation to try to improve upon the standard of the sensible mother in normal 
circumstances. "25 The 1923-24 Report of the Board of Education spoke favourably 
of nursery schools as preventive agencies with a part to play in educating 
mothers and raising standards of early childcare and put forward the case for 
larger units. 
26 
In spite of the Board's endorsement of the large open air 
nursery for "needy" children, there was little increase in provision and with 
the return of a Conservative Government there was renewed pressure on the Board 
to reduce expenditure. In 1925, nursery schools were placed in the category of a 
special service with limiting regulations similar to those applicable to 
"special" schools. A new set of simplified regulations were also introduced 
which stressed the special category of nursery schools as welfare agencies. 
Following this, nursery provision remained static from 1925 to 1928, the number 
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of schools staying at 27 - 12 L. E. A. nurseries and 15 voluntary nurseries. 
27 
The change, if not directly prohibiting expansion, did nothing to 
promote growth and it also removed nursery schools from the area of officially 
sanctioned regular educational provision to a special category. Thus a 
distinction was drawn between nursery schools and nursery classes, the former 
were defined as remedial agencies and the latter preventive agencies associated 
with improving the health of needy children. Although this can be interpreted as 
a positive step to ensure that specific resources were directed towards 
particular problems, that is repairing the damage done to children's health by 
poverty and deprivation, it was regressive in the sense that it prohibited the 
development of the progressive idea that nursery schools were primarily 
educative agencies. Their removal from the mainstream of educational provision 
further endorsed the narrow conception of nursery schools as primarily health 
saving agencies. In addition, in conjunction with the government's aim to curb 
expenditure, this was a convenient way of dealing with the growing demand for 
nursery provision from articulate sections of the middle classes interested in 
reforming early childcare. It was also in 1925, that further attempts were made 
to reduce educational expenditure by means of Circular 1371, which included an 
attempt to reduce the grant available for nursery classes attached to infant 
schools. This new policy by the Board towards provision for pre-school children 
produced much angry comment. Public opinion was in favour of an expansion of 
education and to an increasing extent this now included nursery schooling. A 
leading article in The Times on 21st December 1925, on the proposed cuts 
concluded that in the long term, this policy was not in the economic interests 
of the nation. "In these discussions it should be born in mind that one of the 
main advantages of having the "under fives" in school is that they thereby come 
under the surveillance of the school medical service without the extra cost and 
to the ultimate advantage both of the estimates and the nation. "28 Although such 
a view was typically conservative in its approach, it is just one example of the 
growing support for nursery schools which went beyond the narrow sector of 
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progressive educationalists and nursery enthusiasts. 
The N. S. A. also stressed the economic argument that nursery schools were 
viable economic agencies because of their role in preventing the development of 
serious health problems. This form of argument had been used by Margaret 
McMillan for some time. As President of the N. S. A. she suggested that "Five 
million pounds spent on providing such schools would by improving the health of 
children, lead to a large reduction in the sums now spent on tuberculosis 
hospitals amounting to £45,000,000. "29 What is of most significance is that by 
the end of the decade this economic argument had gained ground within the Board 
of Education, especially as conditions were deteriorating in areas affected by 
long term unemployment. Medical officers employed by the education authorities 
continued to voice their disapproval that "damaged goods" were still entering 
school at five. In a report published in 1926, the school medical officer for 
the L. C. C. called for an extension of provision, "What is now required is an 
intensification of social effort directed to the care of the infant in arms and 
the toddler before school age, so that children shall come to school in the 
beginning with constitutions unimpaired and with bodies attuned to receive the 
mental, moral and physical education which is the primary function of the school 
organisation. "30 In 1928, the Annual Report of the Chief Medical Officer of 
Health for the Board of Education stated that there were "approximately two 
million young children for whose nurture and education there is no proper 
organisation" and went on to argue that, "it is this two million who are to 
become eventually the workers and producers of the nation. "31 According to the 
Report 62,782 children under five had died in 1928 and a quarter to a third of 
the children admitted to school at 5 were in need of medical attention. It 
suggested that previous reports had confirmed the value of pre-school education 
for the health of the underfives and experience of this provision showed that 
there was no lessening of parental responsibility, on the contrary parental 
interest was maintained and there was close cooperation with teachers to ensure 
the welfare of the child. In the opinion of George Newman, the existing 
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bureaucratic division in the provision made for pre-school children was 
counterproductive and he suggested that what was required was an institution 
which combined the advantages of day nurseries and nursery schools in a 
specialized "Health Nursery. " This idea was not taken up, instead in the 
campaign leading up to the 1929 General Election all political parties gave some 
support to the existing nursery provision. 
Following the 1929 election, fresh impetus was given to nursery 
provision by the Labour Government. A small committee of officials from the 
Health and Education departments was set up to prepare circulars 1050 (M. O. H. ); 
1405 (B. O. E. ) and to develop a programme of provision which would lead to a more 
systematic supervision of pre-school children. Earlier discussion between the 
two departments on this subject had led to little agreement. Most discussions 
had focused on the overlap in provision and how to avoid this. The argument was 
put forward that the main work of day nurseries was the care of the under-twos 
and that this group should be transferred to a nursery school at the age of two, 
but this was opposed on the grounds that day nurseries provided a special 
service for working mothers which nursery schools were unable to provide because 
they were not open long enough. 
33 
Others more directly interested in the 
education of children believed that the education authorities should provide 
nursery and infant classes for children between three and seven and therefore 
day nurseries were essential for children at least up to the age of three. 
Little agreement had been reached and no positive decision taken at this time 
but all parties concerned believed "that a more integrated service was required 
for the under-fives if the supervision of their development was to be adequately 
maintained. " 
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The committee set out to achieve this aim, through the above mentioned 
circulars which used the economic argument that money spent on provision for the 
under-fives now would in the long run mean a saving on the total money spent on 
health. The committee agreed that they should put pressure on local authorities 
to provide large open air nurseries along the lines of the McMillan model at 
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Deptford, as experience had shown that large numbers of children could be 
supervised in this way without running the risk of spreading infection. In 
addition although trained staff were necessary for overall supervision most of 
the practical care could be undertaken by unqualified staff. Thus these agencies 
were very much cheaper than the schools first suggested by the Board and 
therefore would provide "a comparatively inexpensive and entirely efficient 
means of securing a fair start in life, even for infants whose home life is most 
depressed. "35 Given that the regulations governing day nurseries were more 
stringent than those now relating to nursery schools, the committee agreed that 
local authorities were less likely to expand day nurseries than the now more 
economically viable open air nursery schools but the maternity and child welfare 
authorities should be instructed to broaden their intake to include children 
living in unsuitable home conditions. The circulars suggested that all services 
for the under-fives should be expanded but particular emphasis was placed on the 
provision of large open air nursery schools in the overcrowded areas of urban 
poverty. "These conditions prevalent in parts of all our cities cry aloud for 
attention. It is grossly uneconomic to allow the health and stamina of infants 
to deteriorate till five years old and then to spend large sums of money trying 
to cure them between the ages of five and fifteen. "36 The circulars also drew 
attention to the gap in supervision between two and five years. The provision of 
welfare clinics and health visitors had improved the health of infants but there 
was frequently a deterioration in health between two and five years and it was 
suggested that the expansion of nursery care and health visiting was essential 
to close the gap. 
This change in policy had the effect of increasing the number of L. E. A. 
nursery schools in the early thirties so that by 1931 the total of maintained 
and aided nursery schools had risen to 44 with over 2,000 children in attendance 
and by 1932 to 55 with almost 3,000 children in attendance. In the first three 
years following the issue of the circulars, the number of nursery schools almost 
doubled but this rate of growth was not maintained. After the 1931 financial 
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crisis, the National Government put a further embargo on grant aid for new 
buildings. Thus in the mid thirties expansion was once more curtailed and mainly 
took place in the voluntary sector where aid towards running costs was a cheaper 
alternative to the maintained nursery schools provided by the education 
authorities. 
The expansion which had taken place in the early thirties gave heart to 
the supporters of nursery provision who then continued to campaign with vigour 
in spite of the embargo on new buildings. Furthermore, the slum clearance 
programmes, now in operation, furnished them with a new argument for the 
provision of nursery schools. Plans to build working class houses with 
government aid had been part of post war reconstruction plans and the L. C. C. 
and several other local authorities began to construct housing estates but it 
was not until 1930 that the problem of slum clearance was first tackled by 
central government, when Arthur Greenwood took this up and it was 1933 before 
new programmes were initiated. 
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Nursery campaigners took this as an opportunity 
to argue for the inclusion of nursery schools in the new school buildings which 
were erected as part of the new housing programmes. They argued that if the 
healthy development of children removed from "slum conditions" was to be 
maintained it would necessitate further state provision and nursery schools were 
a method of achieving this. Furthermore, by educating parents they could play a 
significant part in promoting better family standards by preventing "any 
tendency to revert to slum conditions. "38 The campaign was launched in a letter 
to The Times sent on the 17th October 1933 which was signed by the Archbishop of 
York, officers of the Nursery School Association and other influential members 
of the educated middle classes including Susan Isaacs who was now Head of the 
Department of Child Development at the Institute of Education, University of 
London. The letter stressed the particular needs of children under school age, 
made a strong appeal for the reservation of sites for nursery schools in all new 
housing schemes and suggested that nursery education "gives each child the 
opportunity for sound and happy mental and social training in close cooperation 
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with the home. Thus physical and mental health for the future is assured, and a 
measure that may look like a luxury to some, is seen to be no less than a 
national economy. "39 A further new reason was given for the utility of nursery 
schools when it was suggested that they would relieve the pressure which many 
mothers of young children experienced when they moved to new housing estates, 
especially when called upon to meet higher standards of childcare. 
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The letter 
was followed by a deputation, representing the signatories of the letter, to the 
Board of Education in the following month and a similar case was made for 
nursery provision. The deputation concluded by drawing attention to the fact 
that many of the new housing developments offered little space for play and 
exercise either within the houses or in the gardens and therefore it was likely 
that the street would once more become the playground for young children. 
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The Women's Advisory Housing Council were also concerned to ensure that 
nursery schools were built on housing estates. In a meeting with the Chairman of 
the General Purposes and Technical Sub-Committee of the Central Housing Advisory 
Committee, one of their representatives stated that their group had been 
surprised at the popularity of nursery schools amongst working class mothers and 
it appeared to them that the main advantages of the schools were "the increased 
safety afforded to young children and also the improvement in the health of 
children attending nursery schools compared with that of young children who 
remained at home. " The group also suggested that schools provided a social focus 
which helped families newly brought together to get to know each other and that 
they had been impressed not only with the health of nursery children but "by the 
psychological change shown in difficult cases. " They concluded by stressing the 
fact that they had been surprised by the "insistent demand" made by working 
class mothers for nursery schools because "We had imagined perhaps we were 
rather trying to force on the working class mother something she did not herself 
want. But this idea is proved absolutely wrong. All the women demanded that more 
Nursery Schools should be provided especially in blocks of flats. "42 
The Chief Medical Officer of the Board was also in favour of providing 
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nursery schools on new housing estates. He believed that financial conditions 
would prevent wholesale provision on all new estates but "the provision appears 
to be desirable where social conditions are unduly poor or there is much 
employment of married women to meet increased rental or where from unfenced 
gardens there is a danger from traffic. The Board, however, remained firm in 
their resolve that open air nursery schools should only be provided in areas or 
urban poverty. It did not regard universal provision as necessary or desirable 
and considered that the greatest need was where poor housing conditions 
pertained. 
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The Board was also convinced that the embargo on the building of 
new nursery schools was likely to continue for some time and it was unlikely 
that local authorities would be prepared to reserve sites in anticipation of 
some future relaxation in controls. The Board did accept, however, that 
nurseries on new housing estates might aid medical supervision and a spokesman 
suggested that even where housing conditions were satisfactory there might be 
other reasons why pre-school children might need supervision and in such cases 
nursery classes might be included in the new elementary schools under 
construction. 
In spite of the Board's lack of response interested groups and 
organisations went on campaigning in this way throughout the mid-thirties, 
reiterating their frequently patronizing argument that "mothers did not leave 
behind them in the slum their ignorance" therefore nursery schools on new 
housing estates would help to introduce higher standards into the home. 
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The 
financial wastage argument was also stressed. A Manchester headmaster, a member 
of a further deputation to the Board in 1935, provided evidence that in his 
school "everyday between 30 and 40 children were absent attending school 
clinics. " 
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In addition Grace Owen, a member of the same deputation emphasised 
the importance of the psychological dimension of nursery education, by insisting 
that nursery schools as well as maintaining high standards of physical 
development were essential because of the part they played in instilling correct 
habits from as early an age as possible, especially if slum habits were to be 
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replaced. 
It was during the early thirties that deteriorating conditions in the 
depressed areas of the country became a major focus of concern. As described in 
the previous chapter, reformers interested in improving standards in the 
W. C. F. H. were demanding that the government take further action in this area. 
The Board maintained that given the embargo there was little that they could do 
and it was left to voluntary organisations to step in to provide nurseries in 
the depressed areas. * Under the auspices of the Save the Children Fund and with 
its financial support, the Emergency Open Air Nurseries Committee was set up. 
Financial support also came from the Pilgrim Trust, the National Council of 
Social Services and from Viscountess Astor, M. P. By the end of 1933, local 
committees had opened eight emergency nurseries. These projects often made use 
of the labour of unemployed men through the cooperation of the Unemployed 
Occupational Centres, who secured the voluntary labour of the men but this 
questionable practice of using the unpaid labour of the unemployed was later 
discontinued. 
46 
Trained nursery school teachers were employed at the emergency 
nurseries and all but one were recognised by the Board of Education, thus 
qualifying for grants. 
Throughout the thirties Lady Astor continued to support the nursery 
movement. She became its spokeswoman in Parliament and also devoted much of her 
time in furthering its aims outside Parliament. When debates on education or the 
health of young children took place, she pressed the case for McMillan type 
nurseries. When the Labour Government came to power in 1929, she pressed for 
expansion and in 1931 frustrated at the inability of the Labour government to 
secure a substantial growth in provision, emotively exclaimed, "We know that 
they have set up a departmental committee to look into the subject, but they 
* In 1931, there were 25 nursery schools provided by voluntary agencies compared 
with 30 L. E. A. schools but by 1938 there were 57 voluntary schools compared with 
46 L. E. A. schools. 
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need not do that, it is simply a waste of time, everyone knows the facts. 
Margaret McMillan gave her life for this, and died discouraged with the Labour 
Party because she could not wake them up. "47 Although Lady Astor spent much time 
and effort furthering the cause of open air nursery schools, she, like many 
other women, saw all forms of nursery provision as beneficial to mothers. She 
became president of the Association of Day Nurseries in 1934 and in the 
following year in association with her husband, Miss Freda Hawtrey, 
Dr. F. H. Spencer, Mrs. Olive Strachey and Mrs. Wingtringham, produced a booklet "A 
Ten Year Plan for Children" arguing the case for extensive provision of open air 
nurseries based on evidence indicating the improved physical condition of 
children currently attending nursery schools. The booklet also stressed that 
nursery schools far from reducing parental responsibility had proved to be 
effective agencies in encouraging parental interest and better standards of 
childcare. The Board was not moved by the argument but instead noted that as far 
as improving the healthy growth of pre-school children was concerned, she was 
preaching to the converted but due to the educational cuts this must be left at 
present to maternity and child welfare authorities. Regarding the national plan 
proposed by the Astors and their associates the Board reiterated the maxim that 
the best place for the child under five was in the home if home conditions were 
satisfactory. 
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Thus in spite of the earlier hope for expansion created by the 
issue of circulars 1054 and 1405 in 1929, the financial crisis during the early 
thirties led the Board to return to its earlier policy of endorsing nursery 
schools but stating, because of the need to limit expenditure, that provision 
should not go beyond that made for the most necessitous cases. It therefore 
remained the Board's view that primary responsibility for the health of pre- 
school children must rest with the Health authorities. Nevertheless it was also 
at this time that officials at the Board found it necessary to re-assess the 
purpose and value of nursery schooling as a result of the Report of the 
Consultative Committee on Infant and Nursery Schools published in 1933. 
When educationalists first met with the Board in 1917, to discuss the 
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provision of nursery schools, they stressed their significance as useful 
agencies of social reproduction. They suggested that nursery schools acting in 
conjunction with the family, if they provided a small group environment similar 
to that of the family and adopted teaching practices directed towards the all 
round nurture of the child, could provide a system of physical and social 
reproduction more ideally suited to the pre-school child than existed in many 
families. To the educationalists advocating nursery schools, social reproduction 
was as important if not more important than physical reproduction. The Board of 
Education initially ignored the demands for widespread provision of nursery 
schools and instead saw them as a limited experiment to assess their value. When 
later they endorsed further limited provision it was because of their concern 
with physical reproduction. The issue of the 1929 circulars was based on a 
similar concern but the Board as the department primarily interested in social 
reproduction also had some interest in the educative aspects of nursery schools. 
The early regulations had made reference to this and the Annual Reports stated 
that the nursery school had a twofold social function, to train the child in the 
right personal and social behaviour and to exert an influence for the good on 
the standards and ideals of the home. 
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The 1928 Report when discussing the need 
for further supervision of the under-fives on medical grounds also stated that 
"The age under 5 is the susceptible age for body and mind. It is crucial 
psychologically as well as physically. "50 In 1933, the Report of the 
Consultative Committee on Infant and Nursery Schools although recognising the 
importance of nursery schools for the health of pre-school children, also placed 
emphasis on the importance of these agencies for advancing social reproduction 
in circumstances where the family failed to do so and in providing a model of an 
ideal form of education for very young children. 
The Report recognised that a growing number of parents were demanding 
that the state should make provision for the pre-school child and that where 
nursery schools had been established, they had created a peculiarly close 
relationship between teachers and parents which in the view of the Committee 
325 
could only be beneficial now that the state and parents held joint 
responsibility for the child. The Committee also suggested that the new child- 
centred system of early education which encouraged a close association between 
home and school had enhanced the organisation of infant and nursery education as 
well as parental care and that this had important implications for education in 
the future. 
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The Report therefore further suggested that there was a case for 
wider provision of nursery schools beyond that associated with urban poverty, 
because they "may be expected to have a beneficial influence upon other schools 
and to provide also a centre in which problems connected with the general 
development and nurture of children may be investigated. "52 As further 
indication of the Report's concern with the education rather than simply the 
health of young children, the Committee utilized the growing body of research 
taking place in the field of child development and received oral evidence from 
leading figures in this field such as Susan Isaacs, Cyril Burt and Arnold 
Gesell. The Committee concluded that given the evidence presented to them model 
nursery schools were educationally desirable and as such they should be made 
available to teachers from other schools. Thus the Report endorsed the view that 
nursery schools had a role beyond that of remedial or preventive agencies 
because they provided a model for the future regarding the educational ideals of 
providing a child-centred approach and of encouraging close cooperation between 
home and school. 
In spite of its progressive aspects, the Report was not radical in terms 
of the campaign for universal provision. The main criticism made by the nursery 
school movement was that the Committee had not taken the opportunity of 
recommending a more radical programme of reorganisation, instead it endorsed the 
status quo by maintaining that, in normal circumstances, children under five 
were better cared for in the family and by reiterating the primacy of the 
remedial and preventive functions of nursery schools. The Astors' Ten Year Plan 
for children mentioned above, was prepared mainly as a result of the 
dissatisfaction of most members of the nursery school movement at the cautious 
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tone of the Report and its dismissal of universal provision of nursery schools. 
Apart from this, nursery campaigners were also dissatisfied because the Report 
only made one specific recommendation for securing further provision. It 
suggested that each local authority should survey needs in their area regarding 
home conditions and the wishes of parents. This, in the opinion of the 
campaigners, would do little to advance more widespread provision and this 
proved to be the case when the partial economic recovery which began in the mid 
thirties eased the control on public spending. 
Given the content of this influential Report and the growing public 
support for nursery schools, the Board of Education found it necessary to make 
some response, but because of the weakness of the Report's recommendations, it 
was able to evade any radical change in policy. In 1936, it issued Circular 1444 
asking local authorities to survey needs for the future and in the judgement of 
one prominent member of the nursery school movement, the response "was very much 
what might be expected. " In other words it was variable. Although a substantial 
number undertook surveys, many decided that in their areas no action was 
necessary, others said they were too busy with the reorganisation of post 
primary schools to conduct a survey, and only a few put forward proposals for 
new nursery schools. 
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The majority of those authorities who decided to take 
some action came down on the side of nursery classes. 
There are several reasons why the growth in provision took the form of 
nursery classes apart from the important consideration that this was a cheaper 
form of provision. Circular 1444 had suggested that nursery classes should be 
provided for a wider range of children to cater for an increasing number of 
family situations considered to need the help of these agencies. The circular 
was quickly followed by a booklet detailing the Board's policy on pre-school 
education where the advantages of nursery schools and classes were more 
comprehensively discussed. This publication also drew a clear distinction 
between the purposes of these agencies. It was stated that although both 
agencies had "a common aim, the close cooperation between home and school in 
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order that the child may obtain the greatest possible benefits, medically, 
educationally and socially at a critical period of his life, " there were also 
important differences between the two. Once more the Board defined nursery 
schools as having as their primary object "the physical and medical nurture of 
the debilitated child. " On the other hand it stressed that nursery classes were 
agencies which had developed to meet changing social needs such as modern 
housing conditions, the growth of traffic and that all kinds of pressing social, 
industrial and financial consideration had made provision for the under-fives a 
matter of public concern to examine available services. The Board suggested that 
nursery classes as opposed to nursery schools should be established in districts 
other than those of urban poverty if the family environment did not provide for 
the constructive nurture of young children. The pamphlet suggested that nursery 
classes would give assistance to mothers by providing an environment "where 
children below school age may be kept safe from the danger of the streets and be 
given not so much medical attention as the opportunities found in an ordinary 
nursery class for companionship and all round development. "54 Thus the Board 
promoted nursery classes in a way that was distinct from nursery schools, 
suggesting that they had a wider application regarding the needs of the under- 
fives. In addition, because of the fall in the birth rate, there was now more 
classroom space available in existing infant schools which made it easier for 
local authorities to provide nursery classes. Finally an increase had been made 
in the exchequer grant for elementary school buildings. 
From its inception pre-school education had been divided between nursery 
schools and classes and this division had been accentuated by placing the former 
in the category of special provision. During the final phase of limited 
expansion prior to the Second World War the Board, primarily because of the 
Report of the Consultative Committee, formulated a more coherent policy 
regarding future provision. But against the general spirit of the Report, the 
Board used this division in favour of containing the growth of nursery schools 
which continued to be defined as special remedial agencies for under-fives who 
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lived in conditions injurious to their physical health. In this way it was still 
possible for some officials at the Board to argue that as home conditions 
improved in the future through slum clearance programmes these agencies would no 
longer be necessary. 
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Nursery classes on the other hand were regarded as 
agencies for pre-school children whose nurture was inhibited by home conditions. 
In formulating criteria to judge which children would benefit from nursery 
classes, factors such as heavy traffic, inadequate or insecure gardens (or in 
the case of flat dwellers no gardens) were given as the most appropriate forms 
of material disadvantage but some attention was also paid to the relative social 
isolation of young children on new housing estates and the possible social 
isolation experienced by the only child. Although the response to Circular 1444 
produced a few more nursery schools for the reasons given above, most new 
provision took the form of nursery classes. In 1938, the last year for published 
statistics by the Board prior to the war, there were 46 L. E. A. nursery schools 
and 57 voluntary nursery schools receiving grants from the Board, giving a total 
of 103 with places for 7,000 children. There were also some 165,000 children 
under five in public elementary schools. 
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According to Whitbread, in response 
to Circular 1444 "Eighty three L. E. A's produced schemes for 183 nursery classes 
and further nursery schools were opened bringing the total of maintained and 
voluntary aided to 114 by 1939. "57 According to the first Report issued by the 
Ministry of Education in 1947, the number of nursery schools in existence in 
1939 had reached 120. As far as can be judged, it is likely that the number of 
under-fives receiving some form of nursery care under the supervision of the 
Board at the outbreak of the Second World War was in excess of 173,500.58 
During the interwar period, nursery education controlled by the Board of 
Education consisted of L. E. A. nursery schools and classes together with state 
aided voluntary nurseries. The number of voluntary nurseries exceeded L. E. A. 
provision except for a short period from 1931 to 1935. Initially the Board had 
adopted the view that the early nursery schools were a luxury that the country 
could ill afford but in 1924 under the first Labour Government, a reassessment 
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of nursery provision led to the Board's acknowledgement that the large open air 
nursery school of the McMillan type was less costly and under careful 
supervision were viable agencies to remedy and prevent poor physical health and 
development amongst pre-school children. However with the swift return of a 
Conservative Government which instituted further cuts in public expenditure, no 
further action was taken and between 1923 and 1927, the number of nursery 
schools stayed at 26. During these years the concern of medical officers of 
health over the gap in the supervision of the under-fives, the worsening 
condition in areas of high unemployment and the attention paid to the 
relationship between poverty and ill health all played some part in changing the 
attitude of the Board to nursery provision. The favourable reports on the few 
existing large open air nurseries which were a relatively cheap form of 
provision compared with day nurseries, also had demonstrated the value of these 
schools in advancing the health of the under-fives. The Board did not act 
however until 1929 when a new Labour Government took office but the expansion 
which then took place was soon stopped by the National Government which 
followed, so that from 1935 to 1938 the number of L. E. A nurseries only increased 
by 11. Even the further change in policy following the Consultative Committee 
Report, did little to alter the situation apart from the increase in provision 
made through nursery classes. 
Throughout the interwar period, the Board of Education took the view 
that nursery schools were primarily agencies to remedy the poor health and 
physical development of children living in urban poverty; but given the 
bureaucratic division of responsibility for the under-fives between the Health 
and Education Departments, the Board used this division to evade responsibility 
for nursery provision. The dual responsibility gave rise to some attempt at 
coordination but initially there was more concern to avoid overlap in provision 
than to act jointly to extend it. The Board's ability to divest itself of 
responsibility was limited, however, by the existence of under-fives in 
elementary schools and the recommendations made under the 1918 Education Act. 
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There was also the pressure from the medical department of the Board, whose 
officers consistently argued for more provision for pre-school children, given 
that five year olds continued to start their schooling with medical conditions 
that were preventable. In addition they were concerned to close the gap in the 
existing provision made for the under-fives and saw nursery schools as a method 
of achieving this. The existing, albeit minimal, provision made for pre-school 
children by the Board or, in the case of aided voluntary nurseries, supervised 
by the Board, catered for the educational as well as the medical needs of 
children. Thus although both departments were reluctant to provide nurseries for 
three and four year olds, the Board was seen as the department best suited to 
this because there were no educational facilities in day nurseries and 
importantly because the large open air nursery schools were relatively cheap in 
comparison with day nurseries. Therefore in 1929, the Board was forced to revise 
its earlier policy of passing the responsibility on to the Ministry of Health 
but it soon returned to the former policy when it came under pressure from the 
National Government to make further cuts. Given the state's main interest in the 
health of the under-fives, this ensured that the Ministry of Health had most 
responsibility for this group and therefore was the dominant department 
regarding pre-school children. The Board was prepared to accept a subordinate 
position because it enabled it to relinquish responsibility whenever under 
pressure to economise. 
Although this study does not specifically examine the relationship 
between the various government departments, the example of the relationship 
between the two departments responsible for the provision made for under-fives, 
gives some indication that theories of the state which stress the coherent 
functioning of state departments to control the ideological reproduction of the 
working classes are unsatisfactory because they neglect the tensions that exist 
between departments, especially during periods of decline in the capitalist 
economy when achieving a reduction in public spending dominates Government 
policy. What appeared to be the case with the reproduction of pre-school 
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children is that when the two departments met to discuss cooperation, the main 
interest lay in preventing any overlap in provision. When existing policy proved 
to be unsatisfactory because of the gaps in supervision and because of 
deteriorating conditions caused by high levels of unemployment further steps 
were taken to extend and coordinate provision but both departments were 
reluctant to incur the expenditure necessary for the complete supervision of the 
under-fives. The conflicts and tensions between the two departments were only 
superficially bridged by the described measures. A significant gap remained 
between the aims of the health and education authorities both centrally and 
locally. There was little change in the Board's criticism of the health 
authorities' day care provision for older pre-school children but little was 
done to improve this , instead it gave the Ministry of Health a valid reason for 
curtailing this high cost form of provision. On the other hand, the Board was 
also ready to argue that the main responsibility for health rested with the 
Ministry. Although the Ministry of Health more consistently supported the 
extension of health visiting throughout the inter war period, controlling 
expenditure remained a significant feature of policy, thus restraining both its 
universal aspect and the specific aim of improving the health of pre-school 
children. Thus in relation to the under-fives the state, although playing an 
important part in the attempt to secure uniform standards of physical 
reproduction, failed to achieve a coordinated approach without reference to 
social reproduction, the ability of the state to achieve uniform standards of 
social reproduction, that is the inculcation of patterns of behaviour based on 
rules of good behaviour prescibed by the state, was even more problematical 
given the health authority's less direct interest in this and the Board's 
reluctance to extend nursery education to any great extent. This is not to say 
that social training was not of interest to both departments but that during the 
inter war period, given the primary concern with the physical health of the 
under fives, little effort was made to evolve an integrated approach to social 
reproduction. 
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For most of the interwar period, the Board of Education took little 
interest in the social reproduction of pre-school children beyond their 
suggestion that nursery schools and classes should provide training in good 
social habits, allow for varied motor and sensory experience and encourage 
language development to facilitate future schooling. As far as can be judged it 
was the Board's view that nurseries should provide social training which would 
equip children from "imperfect" homes for elementary schooling in a way 
comparable to that of children from the average working class family. Thus in 
the main the social reproduction of pre-school children was left to the family. 
Although it was recognised that nursery schools could act as agencies to advance 
childcare in the family by educating and influencing the mother, the limits 
placed on provision meant that this was confined to a narrow range of working 
class families living in urban poverty. 
By the end of the twenties, all political parties had accepted the value 
of nursery schools and also recognised that there was a growing public demand 
for these agencies as educational institutions but no party accepted the 
principle of universal provision which was the aim of many progressive 
educationalists. Instead politicians and government officials saw nursery 
schools as primarily remedial and preventive agencies necessary to assist 
families with their child rearing function only in cases where home conditions 
were judged to be deficient. Otherwise the predominant view was that the under- 
fives were best cared for by the mother in the home. In this way the issue of 
universal provision was kept off the political agenda. if this was the case with 
the universal provision of pre-school education, it was even more so in the case 
of nursery provision for children of working mothers. During the First World 
War, the Board of Education supported provision of nurseries to facilitate the 
recruitment of women for the munitions factories but state support ended with 
the war. In 1918, day care became the responsibility of maternity and child 
welfare authorities and nursery schools that of the Board of Education. The 
former did not address the issue of the need for day care to meet the needs of 
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working women, instead they issued a policy statement affirming that mothers 
with young infants should remain at home to care for them, unless financial 
circumstances forced them to work and also adopted a strategy of closing as many 
as possible of the existing nurseries. 
Although the question of the universal provision of nursery schools was 
kept off the political agenda, all parties were aware of the growing demand for 
nurseries. In addition, the. views of educationalists who argued that nursery 
schools had a positive function in supplementing family care by providing a 
specialised environment to advance the nurture of pre-school children, could not 
be ignored by the Board of Education. This was mainly the result of the 
influential progressive education movement whose members were in favour of a 
child-centred form of education to promote the all-round development of 
children. Although officials at the Board had no intention of accepting their 
arguments or of providing some ideal form of education with the costly new 
psychologist in charge, to some extent the Report of the Consultative Committee 
on Infant and Nursery Education went some way towards endorsing the ideas 
underpinning the progressive education movement when it recommended that 
nursery schools with their child-centred approach were valuable institutions and 
should provide a model for the future. Moreover, many of the teachers employed 
in this area of education, if not totally committed to the ideology of the 
progressives, were at least concerned to secure more effective teaching methods 
by building on the kindergarten methods adopted earlier. Therefore teaching 
practices in nursery schools and classes frequently went beyond the Board's main 
aim of securing the healthy growth of the under-fives. Thus by the end of the 
interwar period, teaching practices in nursery schools and classes were 
increasingly influenced by "progressive ideas". 
Progressive ideas: towards a child centred approach 
Following the First World War, the early critics of traditional 
education, in particular those who believed that education should be based on 
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teaching practices which encouraged self-development and self-expression in each 
child, such as Margaret McMillan, Edmond Holmes and Percy Nunn, continued to 
campaign for a child centred approach to education. Edmond Holmes reiterated the 
Froebelian themes which were also an important element in the educational aspect 
of Margaret McMillan's work but Percy Nunn was part of a movement away from 
Froebelianism towards the more recently formulated psychological theories of 
child development. In "Education: Its Data and First Principles" published in 
1920, he "put many of the educational practices and ideas of the reformers in a 
theoretical framework -a framework derived in large part from biology and 
psychology. "59 Nunn had been vice-principal of the London Day Training College 
since 1905 and from this position of influence he, like Edmond Holmes in the 
previous decade, gave another powerful boost to concepts such as "inner growth", 
"self realisation" and "the development of individuality" within the educational 
process. Partially as a result of the efforts of these innovators, a climate of 
opinion developed amongst educationalists which proved to be a fertile soil for 
the growth of the Progressive Education Movement during the interwar period. 
Margaret McMillan's work to improve conditions for working class 
children began in Bradford and continued in London and she played a leading part 
in securing the previously discussed measures to advance the health and 
education of children. This was followed by official approval of her prototype 
open air nursery school at a time when the government was mainly interested in 
the health of the under fives. Thus her work is often depicted as part of an 
overall trend towards improving physical standards amongst the urban poor. This 
view, however, neglects to acknowledge that the education of children was the 
central element of her life's work and that her strategies to improve health and 
physical fitness amongst children living in urban poverty was based on the 
assumption that good health was a prerequisite for a good education. 
Like other Froebelians, McMillan saw the learning process as initially 
based on a mystical conception of the organic unity between the natural and 
human world. She stressed that sensory development was most constructively 
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enhanced through human interaction with nature. Mysticism and naturalism were 
significant elements within her thought on nursery education. McMillan argued 
that nursery schools should be set in large gardens and that indoor playrooms 
should contain an abundance of natural objects and that the rooms themselves 
should have adequate access to the garden. In this way she believed that the 
"imaginative impulse" would be set free thus releasing the creative power of the 
mind. These beliefs underpinned her criticisms of those who distorted Froebel's 
ideas and methods by the rigid use of his play materials in the classroom or 
nursery. For McMillan education for the very young was synonymous with learning 
from nature. Her work soon attracted many followers which made her an early 
leader in the growing opposition to traditional forms of education. She soon 
acquired an international reputation, especially in the United States where 
Arnold Gesell referred to the "revolutionary" influence of her work there prior 
to the impact of Freudian thought. 
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McMillan was also aware of the important part played by parents, 
especially mothers, in the early development of the child and therefore 
advocated a close relationship between the family and the nursery school in 
order that teachers might influence child care in the family. Unlike infant 
welfarists who tended to equate ignorance with working class mothers, McMillan 
had a broader conception of maternal ignorance which she claimed was not class 
specific. 
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She had studied experimental work carried out in Germany where 
doctors encouraged parents to learn how to promote their children's health and 
she believed that all parents would benefit from expert advice on both the 
physical and educational needs of their children. She argued that all mothers 
had the potential to be good mothers but without the advice and guidance of 
those who studied the needs of young children they would be less able to achieve 
this potential. With regard to class, she claimed that middle class women could 
employ expert care for their children but the nursery school offered the same 
privilege for working class women and would also enable them to make the most of 
their own potential. McMillan believed that nursery teachers should always make 
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mothers welcome at the nursery and where possible visit the mothers at home to 
establish a close relationship. In this way the nursery school could provide a 
model of child care and mothers would be encouraged to seek and accept advice. 
McMillan's strategy to educate mothers became an integral part of nursery 
education during the interwar period but ideas on early education and maternal 
care were increasingly influenced by developmental psychologists. 
Different themes in child development were raised within the mainstream 
of developmental psychology. Most early psychologists interested in child study 
believed that this "science" would liberate children from the previously 
inadequate forms of care and practice which had ignored or had been ignorant of 
the child's needs. Sully proclaimed that, "Science has become the champion of 
the neglected rights of infancy, it has taken a whole period of human life under 
its special protection. " 
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From this perspective those who reared children, and 
this meant women, were all ignorant and would require expert advice. In 
practice, most of the early advice given on infant management focused on the 
formation of habits and the authoritarian role of parents in directing early 
behaviour along socially accepted lines. The main theme of Baldwin's work on 
child development was the formation of personality "as viewed from the need to 
accommodate society. "63 Biological factors were given primacy but it was the aim 
of infant management to rigidly discipline biologically based behaviour. It was 
argued that due to the infant's sensitive nervous system any excitement was bad 
for the infant. Instead regular routines were advocated to discourage excitement 
and to promote training in good habits. Habit training soon became the main 
issue in infant management. Good habits were to be established immediately by 
regular feeding and next but of equal importance was the early training "in 
habits of cleanliness. One child manual recommended that regular training of 
bladder and bowel should start in the early months to ensure future cleanliness. 
Another recommended the use of a soap stick or glycerine suppository at the 
beginning of training in order to produce defaecation at regular intervals which 




When behaviourism achieved a dominant position within psychology, its 
stimulus-response formula provided an added impetus to habit training as an 
essential part of infant management. J. B. Watson, who was the first to present "a 
formal and systematic exposition of the new approach to psychology" was also 
concerned to revolutionise child rearing practices in order to "scientifically" 
produce children who were happy efficient and well adjusted to life. 
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Watson 
like William Stern the German psychologist, saw thumb sucking as a serious 
matter but whereas Stern recommended punishment, Watson's aim was to prevent it 
from "getting a good start" because of its "disastrous effect on personality. " 
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Watson had little confidence in the family as a child rearing institution. He 
doubted whether there should be individual homes for children or even whether 
children should know their parents at all but this did not prevent him from 
proffering advice. Watson hoped that his "Psychological care of Infant and 
Child" published in 1928 would become the standard guide to a more scientific 
form of infant management but he was doubtful whether mothers had the ability to 
achieve his aims. giving an indication of his disdainful opinion of mothers, the 
book was dedicated, "To the first mother who brings up a happy child. " According 
to Watson, not least of the mother's deficiencies was her love for her infant 
and her expectation of love in return. He explained to the uninformed that the 
infant did not "instinctively" love its mother, this was a matter of conditioned 
response to the stroking and touching that the infant received. 
67 
For Watson the 
crux of the problem lay in the fact that mothers were reluctant to control their 
outward demonstrations of love or their children's demonstration of love towards 
them. Watson accepted that a certain amount of affectionate response was 
socially necessary but mothers did not recognise that "when they kiss their 
children and pick them up and rock them, caress them and jiggle them upon their 
knee, that they are slowly building up a human being totally unable to cope with 
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the world it must live in later. " 
Watson's disparagement of the mother's emotional response to her infant 
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was not uncommon amongst early male psychologists. Sully had recommended that 
the father was the best person to study the infant in order to advise the mother 
on the basis of his careful observation. This was necessary because mothers did 
not have the right attitude, they disliked their infants being made the object 
of the cold intellectual scrutiny necessary to provide the knowledge required 
for effective child rearing. Beneath the prevailing rhetoric on motherhood, male 
experts on childcare often denigrated maternal care unless it was supervised by 
and based on the advice from some form of male authority. Truby King's 
predominance as an expert on childcare was therefore an integral part of a 
growing trend towards expert-directed motherhood and his regime reflected and 
was reinforced by the current thinking of such experts on child development. 
Pediatrics as a specialisation within medicine was also growing and 
playing a more significant part in offering advice to mothers. In particular, by 
the twenties William Drummond, a physician at the Edinburgh Hospital for Sick 
Children, had gained a national reputation. He may not have acquired such a 
large public following as King but he was one of the first paediatricians in 
Britain to pay as much attention to the psychological as to the physical 
development of infants. Drummond endorsed the current orthodoxy on regular 
feeding by the clock and also focused on habit training, claiming that the 
formation of habits was the deepest law of human nature which he saw as a 
labour-saving device that should command the most attention in infant 
management. In Drummond's view the utmost consistency and uniformity in early 
training would not only aid the formation of "good" habits but would increase 
the child rearer's influence and control over the child and achieve obedience 
which would result in "the production of a self governing being. "69 
The orthodox view on infant management at this time, although based on 
the assumption that infant behaviour was determined by biological factors, was 
mainly concerned to promote strategies to regulate biologically-induced 
behaviour and to harness it in a way that made the developing personality more 
amenable to social control in order to accommodate the individual to the demands 
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of society. In this conception parents were primarily seen as authoritarian 
figures whose role was to direct and control the behaviour of children. Through 
the early influence of the behaviourist approach within psychology, the training 
could be presented in a more "scientific" form or justified in the name of 
science and carried to its logical conclusion, in the case of Watson could mould 
the infant into a happy, efficient and well adjusted individual. Although 
Watson's "naive behaviourism" was not widely accepted, there is little doubt 
that its conception of habit formation suited the view of experts on infant 
management who wished to promote this training. Such an approach was anathema to 
the progressives whose influence within the sphere of child psychology and early 
education was growing rapidly. To the progressives, who accepted the naturalist 
assumptions of Pestalozzi and Froebel that human development was in accord with 
the laws of nature, society had evolved in such a way as to distort the natural 
development of the child to the detriment of society as a whole. According to 
the progressives the creation of a self-governing being could only be achieved 
through a freedom disallowed by the authoritarian approach. They were therefore 
opposed to teacher and parent imposed authoritarian discipline; what was needed 
was a mode of nurture founded on the study of "child nature" but their 
conception of this nature differed radically from that of the behaviourists. The 
infant, far from being a simple set of impulses which could be readily 
conditioned, was conceived more in terms of a set of organised and structured 
capacities which could only adequately develop in an environment which offered 
sufficient freedom and stimulation to further the "unfolding" or "self 
realisation" of the inborn capacities, with play acting as an important element 
in furthering the process in the early years. At the end of the First World War, 
the belief that a new and better world could be built if the education of 
children was removed from the path of "mechanical obedience" to one of "self 
realisation" began to take hold within a general climate of thought which voiced 
the ideal that radical changes were necessary if the horrors of the war were to 
be avoided in the future. The progressive doctrine, as it grew in influence 
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during the interwar period, provided a set of ideas which opposed and undermined 
the authoritarian approach to infant management as well as generating support 
for nursery education to advance the nurture of the pre-school child. 
The progressive education movement was not uniform in its ideas but in 
so far as its members were united in the belief that child development was 
mainly based on the natural unfolding of individual capacities and by the 
premise that the development of the child should inform educational theory, it 
provided a forum for debate which supported and advanced the work of 
developmental psychologists. In the area of nursery education and early child 
nurture, Maria Montessori and Susan Isaacs are two important examples of how 
progressive ideas were combined with a more "scientific" approach but the work 
of the latter was of greater long term significance in both areas. 
Montessori hoped to create a scientific pedagogy which she believed 
could advance a harmonious interaction between the physical and social 
development of the individual. She also believed that the liberty of the child, 
affirmed by previous pedagogues as the first principle of education, would be 
given substance if new methods of teaching were grounded in the new science. 
Montessori argued that from the didactic materials which she had created to aid 
motor/sensory capacities and from her experimental work with young children, she 
had created a method of auto-education which freed teaching practice from the 
idealism of educational theory and liberated the "life force" within the child. 
She believed that the child should be free to create herself through a process 
of spontaneous self development. She also argued that the "free" environment in 
her schools would advance the study of the innate powers of the child from which 
a scientific pedagogy would emerge. To montessori, the first stage in the 
process of self growth was the development of the senses and she contended that 
any neglect of this stage would have a crippling effect on the next separate 
stage of intellectual development. Thus education for three to five year olds in 
Montessori schools largely consisted of work with didactic apparatus to 
encourage sensory/motor capacities, with other kindergarten activities playing a 
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secondary role. She believed that nursery education was essential for the 
freedom necessary for mental development and like other nursery campaigners 
insisted that teachers should establish close links with the family in order to 
advise mothers on childcare. 
In Britain, as in other countries, Montessori's ideas and methods 
attracted a large group of middle class reformers interested in reforming early 
education. In 1912, the British Montessori Society was set up by Edmond Holmes 
and Bertrand Hawker. Holmes, a former chief inspector at the Board of Education, 
submitted a report to the Board in favour of the Montessori method and also 
prepared a lengthy pamphlet for them describing the method, which necessitated a 
second print to meet the substantial demand. 
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Hawker opened the first 
Montessori school and spent a great deal of time publicising her work just prior 
to the First World War. The Times Educational Supplement also paid a good deal 
of attention to the Montessori method and it was the main subject of discussion 
at the 1913 Annual Conference for teachers held by the L. C. C. In the same year a 
number of British teachers took the four month training course in Rome, 
including Lily Hutchinson, sponsored by the L. C. C. On her return, she made a 
favourable report to the Board and set up the first Montessori class within the 
state system. 
71 
By the time Montessori visited Britain in 1919, her work had 
been widely publicized and her training courses had attracted over two thousand 
applications of which only two hundred and fifty were able to gain places. 
Montessori was given "an astonishing welcome" not only by progressives but also 
by many other less radical groups interested in educational reforms. She was 
asked to address societies such as the Oxford Union, the Child Study Society and 
the British Psychological Society and in the weeks that followed many sceptics 
were won over. Her work was given the official seal of approval when Fisher 
presided over a banquet in her honour at the Savoy Hotel. 
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Her second visit in 
the following year was equally successful but although she continued to visit 
Britain on alternate years and in spite of the initial enthusiastic response 
given to her ideas, she failed in her desire to revolutionise the whole of early 
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education and gradually her direct influence was confined to a narrow section of 
the middle classes. 
In spite of Montessori's claim to have established a positivist 
scientific pedagogy, her work shifted between the use of qualitative data and 
recourse to romantic mysticism. Her "scientific method" was encapsulated within 
an ideology which echoed the ideas of the early pedagogues. She may have 
rejected Rousseau's romantic notion that all civilization corrupts the child, 
but she continued to uphold the belief that given a "free" environment, the 
natural abilities of the individual child would unfold beneficially according to 
the universal law of nature. Stripped of its mysticism, Montessori's child- 
centred form of education, with its reliance on didactic apparatus, primarily 
encouraged children to learn actively and independently in areas associated with 
the apparatus. Her claim that her method freed education from its social bonds 
was based, however, on the false assumption that innate dispositions could be 
distinguished from the social conditioning which stimulates behaviour and 
crucially neglected the primary socialization that takes place in the family. 
Her work was also out of step with the predominant trends within developmental 
psychology, ignored the importance of the emotions and the imagination, and even 
where her analysis supported the notion of "sensitive periods" of learning her 
"time table was out of step with current psychological thinking. "73 In 
particular, she ignored the work of Freud and the insights his ideas gave into 
the mental and emotional world of children, at a time when his ideas were a 
growing influence on educational thought especially within the progressive 
movement. Although by the late thirties orthodox Montessorians had become 
confined to a backwater of private schools, this should not lead to the 
conclusion that her work was of little importance to the broad trend of nursery 
development in Britain. 
Apart from the way her methods were adopted and adapted within nursery 
and infant classes in the elementary system, (even McMillan, who disapproved of 




her reputation, based on her medical background, gave 
respectability to the progressive movement at the end of the war when 
previously, many progressives were dismissed as "cranks". In this respect she 
played an important part in helping to establish child-centred ideas as an 
accepted part of mainstream educational thought. This process began in 1914, 
when as a result of a successful conference held by the Montessori Society, the 
Conference of New Ideals in Education was established to provide a forum for 
those who shared a belief in a child-centred form of education. It attracted 
most of the educational leaders who campaigned for reform and during the early 
twenties began to publish a magazine "The New Era in Home and School. " The 
magazine expressed the ideals of those who wished to revolutionise the social 
environment which nurtured and educated the new generation. Although the 
magazine, like the progressive movement, made a direct impact only on the 
educated middle classes, it also had a broader but less direct impact through 
its influence on contributors and readers who wished to reform the state system 
and establish nursery education. Therefore by the time the 1933 Consultative 
Committee Report was published, the child-centred progressive ideas, now more 
closely associated with the work of child psychologists, had gained a widespread 
acceptance which was reflected in the Report. Thus by the time Montessori's 
influence had declined, the child-centred ideas which she had helped to advance 
had created a receptive milieu for the work of Susan Isaacs. 
When Isaacs was appointed Head of the Department of Child Development at 
the University of London Institute of Education in 1933, it confirmed her status 
both as a leading child psychologist and as an influential member of the 
Progressive Education Movement. In the same year some official recognition of 
her status was given when the Consultative Committee Report was published 
containing her contribution on child development, written jointly with Cyril 
Burt. From this point onwards there was a rapid dissemination of her ideas which 
according to Burt was due to the respect accorded to her work and to its 
frequent use by influential figures such as Percy Nunn and Professor Valentine, 
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whose publications were widely read in teacher training colleges. Isaacs also 
played an active part in disseminating her ideas on child rearing and education. 
Her first widely read popular publication was "The Nursery Years" which had the 
specific aim of enlightening parents and teachers on the importance of the early 
years and on the specific needs of the under-fives. Similarly, from 1929 to 
1936, under the psudonym of Ursula Wise, she answered problems on the rearing 
and education of young children in the magazine Nursery World. Her appointment 
also gave her the opportunity of pioneering progressive childcare practices in 
areas beyond education as the department soon became a national centre for those 
who were interested in early childcare. She became a member of the Editorial 
Board of the Association of Maternity and Child Welfare and wrote articles for 
Mother and Child. She became an examiner in Educational Psychology for the 
Diploma of Nursing and also established close links with the newly created child 
guidance centres. Students from the department regularly attended the North 
Western Child Guidance Clinic. There were also links with childcare workers who 
came under the Home Office and Mary Maw, tutor to the childcare courses at the 
Home office, had been an early student of Isaacs. Very soon she had developed an 
international reputation with a good proportion of students from abroad 
attending her courses. 
Isaacs' appointment also strengthened the position of nursery 
campaigners who argued that nursery schools were valuable institutions in 
advancing the development of pre-school children by means of close cooperation 
between childcare experts, parents and teachers. This was the position adopted 
by the New Era, "Modern psychology is showing the tremendous importance of early 
social adjustments. The small people who have attended nursery school are more 
controlled, more independent, better adjusted socially than the majority of 
children who have not attended such schools. There they are in charge of 
specially trained persons, their character traits are carefully observed and 
opportunities are afforded for the right kind of physical, emotional and mental 
expression. Nursery School training should not in any sense be regarded as 
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taking the place of home training, but rather as complementary to it. There 
should always be close cooperation between parents and teachers. "75 Isaacs 
contributed to this publication and her work reflected its philosophy. 
Throughout the thirties, she explained her views on the important advantages of 
this form of schooling in promoting the intellectual, emotional and social 
development of pre-school children when it worked in conjunction with the 
family. Her article "The Educational Value of the Nursery School" discussed the 
benefits of nursery schools for the personality rather than the health of the 
young child, indicating that this provision could assist parents in all families 
not just those where home conditions prevented or curtailed development. She 
argued that the primary function of a nursery school was "to supplement the 
normal services which the home renders to its children and to make a link 
between the natural and indispensable fostering of the child in the home and 
social life in the world at large. The nursery is an excellent bridge between 
the home and the larger world. It meets certain needs where the home cannot 
satisfy or satisfy in good measure, and it prepares the child for later life in 
school that nothing else can do. " 
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Underpinning Isaacs' thought on the necessity of nursery education to 
meet needs the home could not satisfy was the progressive notion that children 
needed a "free" and stimulating environment to enhance the development of "inner 
potential" by "self learning. " Her experience at the experimental Malting House 
School and her overriding interest in psychoanalysis had convinced her of the 
problematic nature of the relationship between individual freedom for the child 
and adult influence and control which set her apart from the earlier 
progressives who stressed the primacy of the negative influence of parents and 
adults in general on children. A relevant example of her changing attitude on 
this is provided by the decision she took at the school to change policy 
regarding the emotional behaviour of children. Initially the children were 
allowed to freely express their emotions including aggression, hostility and 
anger but as time went by Isaacs' view on this changed. Bullying of weaker and 
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younger children had always been condemned but increasingly Isaacs came to 
believe that the freedom to express destructive emotions was probably harmful to 
both victim and aggressor. After a visit by Melanie Klein who endorsed this 
judgement, teaching practice was revised in this difficult area. Her biographer 
points out, "Until then although children had been restrained from using 
physical aggression, verbal aggression had not been checked but Susan's own 
doubts as to whether this was not sometimes too painful to be tolerated by the 
victim and productive also of guilt in the aggressor were reinforced by 
Mrs. Klein's views. "77 More importantly in view of the predominance of the 
earlier progressive focus on the negative features of parenting and adult 
control on the emotional development of children, Isaacs did not dismiss the 
positive aspects of adult influence in this area. She stressed the young child's 
need for the love and support of adults to guide and help them in learning to 
control their more destructive impulses. She also argued that what the child 
needed was "a stable and ordered world" where adults recognised the child's real 
abilities at any given age and their psychological needs and where they provided 
firm and unwavering guidance. Isaacs suggested that children needed to feel that 
adults were "stronger than themselves and represent not forces of destruction, 
but more of ordered creation. "78 This example is important because it 
demonstrates the shift in progressive thought which Isaacs represented, the 
importance which she attached to parental care in providing a stable environment 
and the growing influence of Melanie Klein in the area of emotional development. 
(Klein's significance to ideas on early child rearing will be discussed in a 
later chapter). 
On child nurture in the family, Isaacs followed Sandor Ferenczi's dictum 
that practices should be based on the family's adaptation to the child. "We are 
generally concerned with the adaptation of the child to the family not the 
family to the child, but our special studies in psycho-analysis have shown that 
it is we who should make the first adaptation, and the first step in this 
direction, of course is to understand the child. " He argued that the first 
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mistake parents make is to forget their own childhood, especially the intense 
feelings of the first five years. It was Isaacs' aim to remedy this by drawing 
the attention of all childcarers to the complex mental and emotional inner world 
of the young child. She believed that they should be made aware of the meaning 
of the young child's experience to the child herself and through this awareness 
carers might respond more effectively to the needs of children as individuals. 
More specifically, Isaacs set out to undermine the existing emphasis on habit 
training with its concentration on hygiene, early toilet training etc., which 
was prevalent, especially within the infant welfare movement, where according to 
Isaacs the psychological care of the infant was confined to "the necessity for 
regular routine in the infant's life. "80 Isaacs did not deny that there was some 
practical value in routines but she was concerned that there was little 
understanding of the emotional significance of weaning, feeding and toilet 
training to the infant or of the protective function of what most infant 
welfarists called bad habits. Isaacs's advice on the management of feeding, 
weaning and toilet training, which took into account the emotional significance 
of these processes, followed a Kleinian analysis. 
To Freudians infant feeding was about more than the intake of milk to 
assuage hunger and to promote physical growth, it was also about the oral 
gratification experienced by the infant. Sucking at breast or bottle produced 
pleasurable somatic sensations as did the warm flow of milk into the mouth. In 
this context weaning, which put an end to this particular form of oral 
gratification, was therefore fraught with emotional tension for the infant as it 
learned to forego the breast or bottle. Similarly bowel evacuation was more than 
a physical necessity, it also gave the infant anal gratification which made the 
control of bowel evacuation a more complex process than was allowed for by those 
who promoted "clean habit training. " In addition, Klein's detailed analysis of 
the pre-oedipal period which stressed the crucial role played by infant 
fantasies in structuring the dyadic relation between carer and infant suggested 
a further significant aspect to the emotional processes tied to feeding, weaning 
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and toilet training. In practice, Klein advocated that a mother should be 
educated to recognise the importance of establishing a happy and relaxed 
relationship with her infant so as to promote good and pleasurable 
experiences. 
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Isaacs, accepting the Kleinian analysis, was concerned to promote 
an understanding of the emotional significance of the many "bad" habits, such as 
thumbsucking and masturbation so abhorred by the advocates of rigid habit 
training. She argued that they often served as a protective mechanism, providing 
a form of defence and emotional security against the changes that inevitably 
were part of the young infant's life. She admonished those who advocated methods 
to break "bad" habits, indicating that various punishments prescribed would not 
only be counter productive but would add to the feelings of insecurity 
experienced by the young child. She was scornful of those who offered advice to 
mothers based on the notion that "habits are an affair of simple reflexes" on 
the part of the organism which could be simply conditioned without any problem 
to suit the expectations of the parents. Instead she stressed that "a wealth of 
significant psychical experience may be summed up for a child in this or that 
apparently simple habit. "82 
In Isaac's opinion habits were often formed because they gave emotional 
comfort to the infant and they were mainly of the infant's own construction. 
They were related to innate dispositions and should be accepted as actions which 
afforded security and protection, thus enabling the infant to cope with a 
variety of experiences and changes which were part of its life. Isaacs stressed 
that the changes imposed by parents such as weaning and toilet training should 
again be understood in terms of periods of emotional upheaval in the mind of the 
infant rather than as simple periods of training into new forms of behaviour. 
She was severely critical of the early routine procedures on toilet training 
insisted on by many experts. 
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She cautioned those who claimed widespread 
success in early training, professing that her experience with young children 
and the experiences of the large number of mothers who wrote to her indicated 
that even where "successful" early training was achieved, it was frequently 
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followed at a later stage by a return to wetting and soiling which often proved 
difficult to overcome. Isaacs urged mothers to ignore the advice to start early 
training and suggested that it might cause great emotional problems if weaning 
and toilet training took place at the same time. She also strongly advised 
mothers to be less anxious in their efforts to secure cleanliness and insisted 
that with love, support and understanding each child would achieve control at a 
time right for him or her. Isaacs suggested that parents could best respond to 
their infants' emotional needs by providing a stable environment to help them to 
cope with the inevitable changes which structured the developmental process. She 
claimed that the infant had an innate desire for rhythm. and pattern which if met 
could help to allay the fears associated with psychic development, and that this 
was not just a matter of providing a regular routine but of the relationships 
formed with carers. "Even more deeply and urgently he seeks a stable pattern in 
his relations with people. He can be secure and content only if there is harmony 
of feeling amongst those who make up his world, towards him and towards each 
other. "84 Given the young infant's emotional needs, Isaacs believed two year 
olds would not benefit from nursery schools. "Speaking from an educational point 
of view alone, two year old children undoubtedly thrive in their homes, provided 
their homes are what they should be. The two year old still needs an intimate 
relation with one grown up and does not easily tolerate the rivalry of a large 
number of other children. "85 To Isaacs the ideal age for starting nursery 
school was towards the end of the third year when the child, "began to need a 
certain amount of companionship with other children, and a well staffed nursery 
school, where he can play with a few children of his own age or a little older, 
is a great help to his development. "86 
Isaacs believed that nursery schools could and should provide an 
environment to advance self development. She endorsed Froebel's emphasis on play 
and outlined how this activity was essential not only because it furthered 
mental development, especially through imaginative play, but also because it was 
the child's means of living and understanding life and as such enabled her to 
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come to terms with the emotional conflicts and tensions characteristic of early 
childhood. Like the early progressives, she continued to maintain that education 
meant encouraging the inherent creativity and need to find out present in all 
children. Thijs included seeing each child as an individual who required the 
individual attention of an educator who understood the special needs of children 
and the necessity of providing a stimulating environment to meet these needs. To 
Susan Isaacs this understanding needed to be more broadly based than that 
suggested by the narrow behaviourist approach which tended to predominate within 
psychology. She drew attention to the child's innate active interest in the 
world outside herself but posited that this was crucially linked to an inner 
mental and emotional world. Although her work carried forward progressive 
notions of "individual freedom", "self expression" and "active self learning", 
these notions were articulated within a very different framework from that 
adopted previously. 
In her approach to child development Isaacs was critical of formulations 
which expressed rigid phases of development. In this respect she was critical of 
Piaget's early work. She agreed that children passed through stages of 
development but disagreed with his rigid interpretations, arguing that the child 
was not at one stage at one specific time and then moved on to a new stage 
totally leaving the previous stage behind. Most importantly, she rejected 
notions of a simple unfolding of "instinctual" behaviour. Unlike Montessori, she 
placed the process of development within the context of an interacting social 
environment which recognised the importance of early social relationships in the 
family. She explained that in a "free" nursery environment what is seen is not 
"what children are "by nature"" but behaviour which has been brought about by 
social interaction in the family. "We have come to realise that most of the 
behaviour of children even in these years will be highly complex in its sources 
and springs. It will for instance always have some reference, implicit or 
explicit, to what adults expect or to what children imagine that adults 
expect. "87 Thus her approach was far removed from the earlier progressive notion 
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that there was a process of "natural" development based on a simple unfolding of 
a set of preformed and integrated capacities which the social environment 
deformed. Instead Isaacs' understanding of early child development and family 
relations was increasingly bound up in a psychoanalytic approach to the 
relationship between the two, which saw parents as having a strategic position 
in the early formation of the personality. Although her work negated the earlier 
tendency to concentrate on the negative influences of parental care on children 
and to claim that parenting should be replaced by other forms of care, she 
continued to see the relationship between parents and children as problematical 
regarding the emotional and social development of children. Therefore she 
believed that childcare experts had an important part to play in the education 
of parents in order to enhance the positive aspects of parental care and to 
reduce the negative aspects. 
By the late thirties, orthodox thought on the education of young 
children had undergone a profound change, and the progressive education movement 
had played a major part in this change. So by the outbreak of the Second World 
War, progressive ideas had become the intellectual orthodoxy on infant and 
nursery education. Margaret McMillan, Maria Montessori and Susan Isaacs, who 
were prominent figures in the nursery school movement, each played a significant 
part in advancing a child-centred form of education which was central to the 
progressive doctrine. They also recommended that there should be a close 
relationship between nursery teachers and mothers in order that the former might 
influence the practices of the latter. Members of this movement argued that 
nursery schools, by providing a model of childcare and through the advice given 
by teachers, could play a part in making mothers more consciously aware of the 
many sided needs of their children in order that they might be more responsive 
to these needs. This approach differed radically from the more authoritarian 
approach and as it grew in influence it represented a significant ideological 
position which opposed and undermined the predominance of the authoritarian 
approach to child rearing and early education. At the same time, important 
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changes were taking place in the ideas that underpinned the child-centred 
doctrine of the progressives. The "liberty" of the child, initially seen as the 
release of the child from the confining effects of the adult world in general, 
and the family and parents in particular, took on a new meaning which stressed 
the child's right to the parents' understanding of its needs as defined by child 
psychologists. 
By the thirties, child psychology had become a well-established 
discipline in Europe and the United States. Studies on various aspects of early 
development were regularly published throughout the thirties. 
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Of most 
significance, with regard to child psychology and the advice given on early 
child rearing and education, was the influence of psychoanalytic thought on an 
understanding of early development. The impact of this thought on psychology was 
mixed but many psychologists accepted its importance for an understanding of 
"the significance of deep mental and emotional processes. "89 Within child 
psychology, its influence was greater, not least because of the part played, by 
the Child Guidance movement in promoting the notion of mental hygiene based on a 
psychoanalytic approach. Isaacs' work was both typical and central to this 
process but it was just one aspect of the growing influence of a child 
psychology conditioned in this way. 
The Child Guidance Movement 
It was during the interwar period that Child Guidance clinics, with 
links to state education, were first established in Britain and this addition to 
the education system also reinforced the growing influence of developmental 
theories in child education and provided a new avenue of work for child 
psychologists. The Child Guidance Movement was part of a growing interest in 
"mental hygiene" in the United States and in many European countries. The child 
study movement at the turn of the century had stimulated interest in the child's 
development in the family and the role of education later in this process. In 
addition, a growing acceptance of the Freudian postulate, that mental and 
353 
emotional disturbances in adults were rooted in early childhood, had further 
focused attention on child-rearing practices in the family. Such practices were 
now seen as a crucial element in inhibiting or advancing "mental hygiene" in the 
population. 
The demand for child guidance clinics in the United States and Britain 
initially arose because of anxieties over the number of young delinquents coming 
before the courts but the movement as it evolved became part of the state 
education system, with the aim of giving advice to teachers and parents on 
problems of upbringing regarding children deemed to be backward, difficult or 
maladjusted. In Britain, two strands influenced the development of child 
guidance; firstly the study of the individual child which provided the basis for 
a school psychological service and secondly, the team approach to child guidance 
established in the United States. 
In 1909, Dr. W. Healey at the Chicago Juvenile Psychopathic Institute 
established a team approach to the study and treatment of delinquency. In 1912, 
a special clinic for children was set up at the Boston Psychopathic Hospital; in 
1913, the Henry Phipps Psychiatric Clinic Baltimore was founded and in 1918, a 
training course in psychiatric social work began at the Smith School. From 1915 
to 1921, a substantial number of clinics were set up and with the exception of 
the Judge Baker Foundation, Boston started by Healey, all were publicly financed 
and mainly established in connection with the juvenile courts. In 1920, the 
National Committee for Mental Hygiene was consulted by the Commonwealth Fund* 
and in the following year it was agreed that the Fund should finance a five year 
plan to prevent juvenile delinquency. This included a research programme and the 
setting up of demonstration clinics to promote child guidances the first 
demonstration clinic was opened in St. Louis. It was during this period in the 
* The Common Wealth fund was a private organisation based on middle class 
philanthropy. It was established in 1918 in New York, by Mrs. Harkness "for the 
benefit of mankind. " 
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United States that the idea of a child guidance team consisting of a 
psychiatrist, a psychologist and a social worker became firmly established. 
90 
In Britain, Child Guidance first became a recognised part of the work of 
a Local Education Authority in 1914, when Cyril Burt was appointed as the 
educational psychologist to the L. C. C. This also marked the first official 
recognition of the application of psychological knowledge to a social problem. 
The L. C. C. had inherited a concern with juvenile delinquency from the School 
Boards. School inspectors, under the Boards, had been responsible for dealing 
with "difficult" or "delinquent" children and the provision made under the 1908 
Children Act required that new Juvenile Courts should examine children before 
they were committed to industrial or reformatory schools, thus giving an added 
impetus to the interest taken in mental hygiene. Kimmins, the chief inspector of 
the London schools, had been impressed by the "guidance work" undertaken by the 
Child Study Association and was instrumental in gaining the appointment of Cyril 
Burt to the L. C. C. From then until his retirement in 1950, Burt remained an, 
influential figure in the sphere of child study and education. Apart from this 
important role in advancing the child guidance movement in Britain, he was also 
an enthusiastic advocate of the use of intelligence tests to ascertain 
individual ability. Burt was a disciple of Francis Galton whose philosophy, that 
mental processes could be primarily explained in relation to an evolutionary 
approach to biological psychology, he accepted uncritically. As a result the 
Galton doctrine provided an unquestioned and continuous base from which Burt's 
particular interests developed. 
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Burt's early child guidance work, first conducted from his office on the 
Victoria Embankment and later at the London Day Training College, was influenced 
by the pioneer work carried out by Witmer and Healey. Burt made detailed case 
reports on each child and his psychological examinations were usually 
accompanied by medical reports. Home visits were also made by a social worker to 
ascertain family conditions which were an integral part of Burt's method of 
assessment. This early work culminated in the publication, in 1925, of his 
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influential study "The Young Delinquent" based on investigations undertaken by 
Burt and Social workers of the L. C. C. Care Committees. Although the study paid 
attention to the social environment of the children, like most studies which 
approach the individual primarily in terms of the individual's biological 
capacities, his work lacked any understanding that the personality is also 
formed from the internalisation of socio-cultural norms and most importantly, 
that the person can never be separated from his/her existence within the social 
situation. 
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The study, therefore, gave an early indication of the fundamental 
weakness which was to dog his analysis throughout and which led to the 
controversies that characterised his years of retirement. In 1925, however, "The 
Young Delinquent" was generally accepted as an authoritative study by an expert 
in the field and in an appendix to the study, Burt argued in favour of an 
expansion of psychological clinics to assist children "at risk" and gave a 
description of those operating in the United States. 
This psychological approach to child guidance had its roots in the child 
study movement where, prior to Burt, Spencer, Bain, Galton and Sulley had all 
contributed to its development, but regarding child guidance in the twenties, 
this approach evolved alongside a more medical-psychiatric approach. The latter, 
which was based on theories and practices associated with those medically 
defined as mentally and emotionally disturbed, introduced the notion of 
psychotherapy into child guidance. In 1920, Dr. Crichton Miller established the 
Institute of Medical Psychology (subsequently renamed the Tavistock Clinic) to 
provide treatment for those suffering from "functional nervous disorders. "93 The 
clinic had a children's branch housed at premises adjoining University College 
London and it played an early and important part in the training of post 
graduate students in the field of child guidance. The psychologist appointed to 
the Children's branch also held a part-time post as a lecturer at the College 
and as a result it became the first child guidance clinic to be recognised by 
the University. Most of those who were associated with the Institute during its 
early years of existence, although not part of the orthodox Freudian movement in 
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Britain, were influenced in some way by Freudian concepts even if they did not 
fully accept his theories. Apart from these early steps taken in London, other 
cities, including Birmingham, Glasgow and Stoke on Trent, had begun to develop 
some form of child guidance provision, but it was not until the publication of 
Burt's study that steps were taken to evolve a more organised approach to child 
guidance. 
This came about when a Child Guidance Council was set up with the aim of 
organising and extending provision. The Council was formed as a result of the 
efforts of Mrs. Loe Strachey an English magistrate, who, on a visit to the 
United States, had been impressed by the work of child guidance clinics there. 
Having contacted the Common Wealth Fund, with a view to establishing similar 
clinics in Britain, she wrote to Burt suggesting a meeting of interested parties 
to further this aim. From this meeting held at the London Day Training College, 
under the chairmanship of Sir Percy Nunn, the Child Guidance Council was 
formally established and it soon attracted a membership which included 
representatives from organisations such as the Central Association for Mental 
Welfare, the Howard League for Penal Reform, the Magistrate's Association and 
the National Council for Mental Hygiene. 
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In the following year (1926), the 
Council persuaded the Commonwealth Fund to provide some financial support for 
child guidance work in Britain. Ten people representing various aspects of 
social work spent three months in the United States and five were later chosen 
for a year's training at the Bureau of Children's Guidance in New York. The Fund 
also provided finance to set up the London Child Guidance Clinic in 1929 under 
the direction of Dr. William Moodie, who had studied in the United States, and 
Dr. Lucy Field was appointed as the psychologist to the clinic. The London 
Clinic, as a demonstration clinic, provided the accepted model for other clinics 
as well as playing an important part in furthering the training of the 
appropriate professionals interested in the mental and emotional health of 
children. The team approach developed there based on the work of a psychologist, 
a psychiatrist and a psychiatric social worker, provided the organisational 
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structure for the development of child guidance during the thirties. 
Although a team approach characterised the work of Child Guidance as it 
evolved in Britain, the psychiatric and psychological elements of the work were 
not given equal weighting so that the approach of educational psychology which 
had initially predominated became the lesser element and was often confined to 
the cognitive aspects of the mind. Instead a psychiatric approach to Child 
Guidance based increasingly on Freudian concepts and theories came to dominate 
the approach of the team. This began with Dr. Moodie at the London Clinic, who 
"made it clear that in his view, psychologists were to play a subordinate role 
in the clinics and to be confined to the cognitive aspects of the mind and the 
measurement of intelligence. "95 Moodie's view is of particular significance 
because of the leading part played by the London Clinic as a demonstration 
clinic with the role of providing training and experience for the professionals 
intending to work in this area and as a model for other clinics. This shift 
towards a psychiatric approach was criticized by Cyril Burt who had declined the 
offer to serve as the Clinic's first director. Burt believed that psychologists 
were best suited to deal with the vast majority of cases referred to child 
guidance centres because from his experience only a very small percentage of 
cases had any "pathological" features. According to Burt in the majority of 
cases, social and environmental factors were the most significant elements and 
he believed that psychiatrists were ill equipped to deal with these. 
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Furthermore, the change towards a psychiatric approach was aided by the 
establishment of specially trained psychiatric social workers. The evolution of 
this form of social work coincided with the evolution of child guidance and the 
courses undertaken during training had "a definite tilt towards pathology. "97 
The allocation of responsibility within the Child Guidance team at this 
time has been described as follows "In the original scheme the psychiatrist's 
share of this work was with the child himself, the social worker's with the 
environment whether parent, school or social agency of one or another type. At 
this stage the educational psychologist was not included. As the work has 
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developed, this third member of the team has been incorporated, at first in 
order to study and test the patient's intellectual capacity, since obviously we 
must know this when assessing the causes of his breakdown, and secondly, to help 
him over any actual educational backwardness where this exists and is 
remediable. Broadly speaking, this division of work is still the one most 
usually found in clinics; but these are many variations on it, depending both on 
individual training and experience of the workers, their special aptitudes and 
the time available. "98 This quotation illustrates the trend towards the primacy 
of a psychiatric approach and the definition of the child as a patient requiring 
treatment. Both the trend and the corresponding rewriting of the history of the 
child guidance movement which the trend produced, drew criticisms from leading 
educational psychologists. In the early fifties, Burt was still arguing against 
this trend, stressing that only about 5 to 10% of children referred to clinics 
appeared to be pathological cases and since the majority of cases called for a 
psychologist who could understand and treat the child, the child psychologist 
must be the key person in the clinic. 
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The primacy of the psychiatric approach which evolved within child 
guidance was, in the words of Noel K. Hunnybun, the Senior Psychiatric Social 
worker at the Tavistock Clinic, based on "a growing recognition of the 
importance of the repressed or unconscious content of the mind" as it became 
recognised that many emotional disturbances in adults and children, "such as 
unhappiness between members of a family group, marital disharmony and failures 
in social adaptation were the result either wholly or partly, of attitudes often 
unrecognised by the individual himself, which frequently had their roots in 
unsatisfactory parent-child relationships in the first months and years of 
life. "100 Such an approach was in the main "concerned with "unsatisfied inner 
needs", and not primarily with either physical or intellectual difficulties", 
instead the latter were seen as contributory factors, relating to a primary 
"failure of emotional adaptation. "101 
The notion of "unsatisfied inner needs" came from psychoanalytic theory 
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which was also frequently used to analyse family relationships. Not everyone 
concerned with the mental and emotional development of children agreed with 
orthodox Freudian interpretation, nevertheless, inadequate maternal interaction 
with the child from infancy onwards featured predominantly as an explanation for 
these unsatisfied inner needs. This trend corresponded to and was influenced by 
a similar but more advanced trend within social work in the United States. Thus 
the "psychiatric deluge" that flooded American social work, 
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through links 
established in Britain, not least through those created by the child guidance 
movement, generated a milieu which facilitated an extention of the flood to 
Britain. It was within this milieu that John Bowlby began to formulate his 
theory on maternal deprivation, which was to crucially influence the practice of 
professionals in the field of childcare and education in the decades following 
the Second World War. Bowlby's work began when he won a fellowship to the London 
Clinic in 1935. From data obtained from studies conducted at the Clinic from 
1936-39 he began to write about early deprivation and its link to the 
"affectionless" character which Bowlby claimed described the personality of a 
statistically significant number of juvenile delinquents. As Noel Timms points 
out, in spite of the relatively small number of child guidance clinics and in 
spite of the limited nature of the child guidance movement, the movement 
crucially conditioned in "a profound, if untraced way, the manner of child 
rearing in our society. "103 It is beyond the scope of this thesis to trace in 
detail this process but aspects of Bowlby's influence will be examined in a 
later chapter. 
From 1930 to the outbreak of the Second World War "child guidance 
clinics developed sporadically. "104 Following the initial efforts made by 
voluntary organisations, a number of clinics were established by Local Education 
Authorities. The Board of Education also had taken an early interest in these 
developments. In 1920, its senior medical officer made a visit to the United 
States to examine child guidance over there. 
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The Birmingham Education 
Committee was the first to provide a special schools service in child guidance 
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in 1932 with the aim of dealing with children "not in isolation but in and with 
their families to prevent maladjustment. "106 By 1939, the number of clinics set 
up or supported by local authorities had reached twenty two but by 1945 there 
were seventy nine such clinics. The disruptive nature of the Second World War 
with regard to family relations and in particular the separation of large 
numbers of children from their parents due to evacuation, soon focused further 
attention on the psychological needs of children, especially their need for 
emotional security. This aspect of the war increased the demand for child 
guidance and reinforced the belief that it should be an integral part of state 
education. Although it was the war which gave the major impetus to local 
authority provision, prior to this official concern with youth unemployment, 
discussed in the Hadow Report, and the anxieties of those who stressed a link 
between unemployment and juvenile delinquency also probably played some part in 
directing the attention of many local authorities towards strategies to control 
this problem. A number of magistrates also supported an extension of provision. 
One prominent magistrate suggested that the reports from the clinics were of 
"utmost value in determining the right treatment. " 
n, rn i. 1 rn ci nn 
Although over all state elementary schooling stagnated during the 
interwar period, the reforms undertaken increased the responsibility of working 
class parents for ensuring that their children attended school regularly and 
were cared for in a way which met with the prescribed standards. Given the 
widespread existence of the sexual division of labour in the family as well as 
the long hours spent at work by the man, which effectively excluded him from 
most aspects of childcare, in practice this responsibility fell on the shoulders 
of the mother. It was her task to ensure that her children attended school 
regularly and were adequately fed, clean and in good health. 
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It was also her 
responsibility to provide the necessary discipline and support. Thus mothering 
became a more "detailed activity" which "demanded a new expertise which in turn 
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required more time than in the past. "109 Domestic teaching to working class 
girls in elementary schools aided this process. Similarly, it was the aim of the 
school medical service to inculcate a sense of responsibility in parents towards 
child health and for the personal hygiene of their children. According to the 
Board there were few objections by parents to the medical inspections although 
parental attendance at medical inspections varied. 
How far improved standards of health, cleanliness and dress were due to 
the school medical service or to the general rise in the standard of living is 
difficult to judge but it is clear that without the latter it was difficult for 
mothers to respond to the standards set by school medical officers. It is also 
evident from the previous chapter that official measures did not adequately 
address the poverty experienced by large numbers of working class parents. In an 
investigation of school children in South Wales and Durham made in 1927, it was 
found that there was little evidence "of grave ill-health or malnutrition among 
children" and this was attributed to the wise spending of mothers, but that the 
children's clothing and boots were bad. 
110 
The investigation concluded that, the 
population was confronted with "serious stress and difficulty" and that it was 
surprising "in the circumstances that exist that there was not greater 
manifestation of excessive sickness and impairment of health. "ill Therefore for 
many working class mothers whose capacity to care for their children was now 
under the scrutiny of school teachers, attendance officers, health officials and 
nurses, the provision of state education continued to bring intractable problems 
as they had neither the financial nor social resources to respond to the new 
demands made of them. Moreoever many health officials did not adopt the 
understanding attitude of the investigators mentioned above, especially in 
relation to infested heads. This of course was a perennial problem which school 
inspection never handled sensitively, but one medical officer of health was 
determined to exclude from school "all children who have any nits at all" and 
"if they are not cleansed within a certain period, the parents shall be reported 
to the Education Committee with a view to their prosecution. " 
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The abolition of the half time system and the raising of the school 
leaving age had brought a greater degree of uniformity in the schooling of 
working class children, but the extension of post primary schools and the 
provision of nursery schools introduced a further degree of variability in 
provision. For a growing but relatively small percentage of W. C. F. H's, childcare 
included the care of children who stayed on at school beyond the compulsory 
school leaving age. Although it was the custom for working class mothers to 
"look after" their children when they left school for work (within the 
boundaries of the norm that girls would also help with domestic tasks), the 
fact that children stayed on at school was an additional strain on the 
household budget and it was still the woman's responsibility to make sure that 
household expenditure was met. It would appear, however, that a growing number 
of households were prepared to forego the labour of their children in favour of 
keeping them on at school to give them a good start in life. The extension of 
education and changes in the occupational structure had established a trend 
which encouraged more parents to view education, beyond the compulsory age, -as 
an investment for the future. As Tilly and Scott observe, "The return. on the 
investment in children was a certain material security for the parents in old 
age, but it had its symbolic and emotional aspect as well. The success and 
improvement of the next generation was a comment on the success of the parents. 
The crowning achievement of a life time was not so much material reward or the 
accumulation of wealth and property for oneself, but the satisfaction of seeing 
one's children well established in their lives. Such children were the proof of 
time and money well spent. They were the recipients of an intangible transfer of 
resources. Not property or skill or money, but good training, discipline and 
opportunity were what parents gave to children to "start them out in life. "" 
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Again it was the mother who was largely responsible for providing the resources 
which enabled parents to gain reflected status from their children's 
achievements. It was the mother who provided the appropriate care and 
socialisation which enabled children to take advantage of their schooling so as 
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to achieve, relative to working class standards, a secure well paid 
occupation. 
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For most W. C. F. H's the costs of this process were too high and so 
the majority of children left school as soon as they were able, but even in such 
cases it had become an integral part of the mother's responsibilities to prepare 
children for school. Therefore during the interwar period, the shift of female 
domestic labour towards more time being spent on the childcare associated with 
preparing children for school became a well established trend. 
It was also during the interwar period that more official attention was 
paid to the needs of pre-school children. In the main there was agreement that 
the best place for the under-fives was in the home receiving maternal care 
except in special circumstances. The provision made for nursery schools and 
classes was initially based on the premise that these agencies were a useful 
adjunct to the medical supervision of the under-fives provided by the maternity 
and child welfare authorities, especially in areas of urban poverty where 
standards of healthy growth were low. By the end of the interwar period however, 
the definition of the utility of these agencies (or more specifically of nursery 
classes) in supplementing maternal care had been extended beyond the purpose of 
remedying health to incorporate the above discussed material and social 
deficiencies of the home. 
Official education policy on pre-school children is of specific 
importance in terms of non-decision making by the state as it reveals the biases 
of decision makers and their interest in maintaining the status quo. This is the 
perspective adopted by Miriam David, who correctly states that the reforming 
influence of the First World War did not live up to its promise and that in 
particular, "Neither nursery or continuing education was ever fully 
implemented. "115 She also argues that the failure to make extensive provision 
for pre-school children had important consequences for women. "Parental (or 
rather maternal) responsibility for children was now, almost by default becoming 
more strictly defined and a clear evaluation was made of types of pre-school 
care. By refusing to share early childcare with mothers, the State was locking 
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women into particular positions in the family and the economy. "116 However, 
David does not explore the effects of the definition and evaluation of types of 
pre-school care on the family and maternal care. Official policy on pre-school 
children between the wars is as important for the form which provision of 
nursery schools and classes takes, as it is for the state's reluctance to make 
extensive or universal provision. This can only be fully understood by reference 
to the social movements which influenced the formation of social policies and 
the ideology that informed their practice and to the professionals who 
implemented these policies. It may be the case that the Nursery School 
Association had little impact on policy development 
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either in terms of the 
demand for universal provision or the aim of establishing nursery schools as 
educational establishments to advance the all-round development of pre-school 
children in a way that was impossible in the home. Nevertheless, as part of the 
progressive education movement it shared in the creation of a new and lasting 
trend towards a more child-centred approach to early child rearing and 
education. In spite of the official policy on nursery schools and classes, a 
sufficient number of influential professionals concerned with infant and nursery 
education espoused the progressive doctrine to a degree which was sufficient to 
revolutionise teaching practices in this area. Moreover, regarding maternal 
care, an important aspect of this doctrine, during the interwar period, was the 
aim of establishing a close relationship between parents and teachers in order 
to influence child rearing practices in the family. It was the teachers' task to 
make parents (in practice mothers) more aware of the needs of very young 
children in order that they might be more responsive to these needs. A further 
aspect of the significance of progressive thought at this time was the influence 
of developmental psychologists in defining the needs of the under-fives and how 
they should be met. 
The policy of the state in relation to different types of pre-school 
care was based on an evaluation of the family and home circumstances. Thus 
nursery schools were primarily seen as remedial agencies and nursery classes as 
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preventive agencies where family circumstances inhibited the healthy physical 
development of pre-school children. Later, nursery classes were further defined 
as useful agencies in home circumstances where the young child's need for 
freedom to play and for companionship was curtailed. This policy ran parallel to 
the trend within child psychology of evaluating the operation of the family and 
maternal care in meeting the needs of the under-fives in terms of the 
relationship between the physical, mental, emotional and social aspects of child 
development. This was an inherent part of the progressive movement as it evolved 
during the thirties, especially through the work of its leaders with Susan 
Isaacs being an important example of this process. This trend, however, was most 
clearly to be seen in the child guidance movement which sought not only to treat 
"maladjusted" children but to encourage strategies to prevent "maladjustment". 
Thus the work of professionals in this field was based on an evaluation of the 
family in terms of its ability to perform its child rearing function. Moreover, 
this evaluation focused on social relationships and interaction in the family in 
a way that was increasingly based on a Freudian interpretation of family 
relations. 
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Psycho-analytic theories and concepts had influenced progressive thought 
from the beginning and this influence had been advanced by Susan Isaacs, but 
within the child guidance movement, through the dominance of psychiatry, a 
Freudian approach to family relations soon predominated. In the latter case, 
interest in emotional development and security took precedence over other 
aspects of development because it was accepted that they were crucially affected 
by the emotions. In addition, because of the child guidance movement's adherence 
to the Freudian proposition that severe emotional disturbances and inappropriate 
social responses in older children and adults "frequently had their roots in 
unsatisfactory parent child relationships in the first months and years of 
life, "118 this further focused attention on the necessity of reforming early 
child rearing practices and of providing an environment which would enhance 
mental and emotional development. To some extent this trend initially supported 
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the aims of educationalists who sought to promote nursery schools as agencies 
which not only provided a specialised environment suitable for the needs of pre- 
school children but also played a part in advising mothers on childcare. These 
parallel trends to evaluate child rearing practices in the family did not meet 
during the interwar period but their existence was important for the future 
development of state regulation of the mother-child relationship within the 
welfare state after the Second World War, when concern with the negative aspects 
of maternal separation took precedence over the positive aspects of providing 
alternative forms of care. 
Professionals associated with pre-school education were concerned to 
define the needs of pre-school children in a form which went beyond the narrow 
range of physical needs. Increasingly the developmental approach of child 
psychologists to mental, emotional and social needs provided the parameters 
within which educationalists formulated their interpretations of these needs and 
how the mother could best meet them. This trend was reinforced by the child. 
guidance movement through its interest in how early parent-child relationships 
produced emotional disturbances and inappropriate behaviour in older children. 
It is doubtful whether this trend had a direct impact on the care of children in 
the W. C. F. H. beyond the narrow range of families whose children attended nursery 
schools and nursery classes or child guidance clinics and even here it would be 
wrong to conclude that these agencies were necessarily successful in their aim 
of reforming child rearing policies. On the other hand, in relation to the work 
of professionals associated with childcare within the welfare state after the 
Second World War, the significance of these initiatives should not be 
underestimated. What can be said regarding female domestic labour in the 
W. C. F. H. is that by the end of the interwar period the childcare 
responsibilities of the mother for pre-school and school children were more 
detailed and extensive. Apart from her responsibility for higher standards of 
physical care to ensure healthy growth and to protect the child from infection, 
the mother was also seen as the person responsible for providing a home 
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environment which enabled the child to make the best use of the educational 
facilities provided by the State. It was also at this time that aspects of the 
social environment of the family were examined in a more detailed and 
sophisticated form based on theories and concepts evolving from child psychology 
which focused on the relationship between the mental, emotional and social 




The Second World War: the disruption of family life and the welfare of children 
The evacuation of mothers and children, the bombing of towns and cities 
and the demand for female labour to aid industrial production were the most 
important factors causing the disruption of family life during the war apart 
from the conscription of husbands and fathers into the armed forces and 
essential war work. This disruption focused the attention of the government and 
reforming groups on the need for welfare measures to support and aid the family 
especially regarding its child rearing function. In particular evacuation and 
the Ministry of Labour's insistence that the demand for female labour 
necessitated government action to relieve women of some of their domestic 
responsibilities resulted in the expansion of nurseries for pre-school 
children. In addition, the overall concern with the effects of war on what was 
seen as an alarming decline in the birthrate encouraged further measures to 
protect the health and welfare of the future generation. 
The Evacuation of Mothers and Children 
When the Ministry of Health took over responsibility in November 1938 
for the official evacuation scheme for mothers and children, it set up a new 
division staffed jointly by health and education officials to coordinate and 
develop the proposals outlined by the Anderson Committee. To secure the safety 
of children and other dependent members of the population, the country was 
divided into three zones: a) an evacuating zone of areas most likely to be 
subjected to aerial attack, b) a reception zone of areas least likely to be 
attacked and c) a neutral zone uninvolved in evacuation. The aim was to transfer 
dependents from family units in the evacuation zone to either substitute family 
units or to other agencies such as camps, residential schools and nurseries in 
the reception zone. The official scheme was not compulsory but a high demand was 
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anticipated, so places were restricted to four priority categories, 1) school 
children, 2) infants under five and their mothers, 3) expectant mothers and 4) 
adult blind or otherwise disabled persons. The favoured form of state-sanctioned 
accommodation was the "private billet". Not only was there little time available 
to build alternative accommodation but labour and materials were also scarce. 
Moreover, the Ministry of Health was concerned that temporary accommodation such 
as children's camps would be unsuitable for the care of children and pressed for 
private billets. The Ministry estimated that about ninety percent of billets 
would have to be provided by private houses and asked the local authorities to 
make a survey in January 1931 to assess the response of householders. Billeting 
officers were appointed to secure places for evacuees but the aim as far as 
possible was that "children should be accommodated in homes where their presence 
would be willingly accepted. "1 The presence of evacuees in private households 
meant a certain reorganisation of the family especially in the case of young 
children and mothers with infants. On the one hand a degree of compulsion was 
necessary to secure the required places for the anticipated large number of- 
evacuees but on the other hand no amount of compulsion would ensure the 
successful rehabilitation of mothers and children in "new families. " It was 
therefore official policy to rely on moral and social pressure to secure 
billets, and to ensure that mothers and children stayed in the reception areas. 
In the event, the problem of securing billets was not as great as the problem of 
encouraging eligible groups to use the scheme and in the case of women and 
infants to stay in the reception area. Last minute attempts to further promote 
the scheme did little to increase the numbers using the state scheme. The 
numbers evacuated fell far short of the 4,000,000 anticipated; this figure was 
only achieved when the number of those privately evacuated was added to the 
official total of less than 1,500,000. The total of official evacuees included 
750,000 unaccompanied school children, 12,000 expectant mothers and 77,000 
others. 
In spite of the relatively small number of women and children who used 
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the official scheme, the need to secure their successful rehabilitation was 
significant in several ways. The condition of a small number of women and 
children drew both official and public attention to the problem of poverty and 
deprivation in many urban areas and stimulated a more widespread discussion of 
standards of childcare. It specifically brought into focus the material base of 
the W. C. F. H. and the inadequacy of the wage form in covering the basic needs of 
all members of the working class. It gave further impetus to the development of 
social policies relating to childcare and in particular led to the expansion of 
nursery care in the reception areas. 
State response to problems associated with evacuation 
The initial impact of the first wave of evacuation was to focus the 
nation's attention on what was seen as the low standard of childcare evidenced 
by the condition of a small percentage of those evacuated from the urban areas. 
The official scheme, although universal in principle, in practice contained a 
disproportionate number from the poorest areas of the evacuation zone who did 
not have the resources to make private arrangements and the cause of the outcry 
was the physical condition and anti-social behaviour of a small percentage of 
this group. In addition the disruptive effect of evacuation, which undermined 
the emotional security of children, caused widespread enuresis as the emotional 
protests of the children manifested themselves physically. Although this was a 
tiresome problem for all concerned, it was not an insurmountable problem and 
apart from chronic cases which required further specific treatment it soon 
disappeared as children settled down. The cause of greater and more lasting 
concern was what appeared to be a lack of basic toilet training exhibited by a 
small number of children over a wide age range extending up to fifteen years of 
age. These children appeared to be either uneducated in the use of toilet 
facilities or were deliberately ignoring such facilities as a form of protest. 
2 
Apart from this aspect of hygiene the presence of head lice, scabies, impetigo 
and ringworm gave rise to much criticism with inadequate nutrition and clothing 
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as well as anti-social behaviour providing the basis for a more long term 
concern. 
Much of the early criticism, including that voiced by the press, took 
the form of a personal attack on the parents of the children with the most 
caustic criticisms being directed at the mothers. Soon, however, attention was 
drawn to the question of official responsibility for standards of childcare. To 
many this was not just a question of parental responsibility but national 
responsibility. Critics were quick to point out that government responsibility 
for child welfare meant more than achieving a decline in infant mortality, it 
also meant strategies to improve child rearing practices and once more the claim 
was made that women received inadequate training in motherhood. "The problem of 
teaching the principles of decent living to the future mothers of the race 
remains to be solved" was the opinion of one leading article in the press which 
was typical of the criticisms made. 
3 
It was accepted that it was the mother's 
responsibility to provide adequate care but it was now the state's 
responsibility to ensure that mothers received the necessary training for this. 
Such criticisms soon evoked a defensive response from the ministers responsible 
for health and education. Officials were quick to point out that evacuation, 
coming at the end of a long summer holiday, meant that the usual procedures 
adopted to prevent the spread of infestation and skin diseases had not been 
implemented and those responsible for the under-fives stressed that'there 
remained a significant gap in the supervision of this age group. According to 
the health authorities such a gap meant that the problem of head lice and skin 
diseases amongst school children was often exacerbated by persistent reinfection 
by contact with younger brothers and sisters who were not adequately supervised. 
They also suggested that evacuation had demonstrated this because more pre- 
school children had been found to be infested and suffering from skin diseases 
and other ailments than older children. 
Many of the reforming groups mentioned earlier took the opportunity to 
outline what they saw as the main problems to be solved and demanded further 
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social policies to secure higher standards of childcare. In the main such groups 
adopted a broader perspective than that which saw the problem simply in terms of 
inadequate parents. Although educating mother was central to their proposals, 
they also argued that family standards were not just a matter of personal choice 
or habit but were dependent upon the material condition of the family. An 
influential report which expressed this perspective was published by the Women's 
Group on Public Welfare. It examined the condition in which many of the 
evacuated children lived and attempted to assess the extent of the problems 
revealed by evacuation. The report used the problems revealed by evacuation as a 
focal point in a study which dealt with the inadequacies in living conditions in 
most urban areas. It assessed evidence from experienced workers in these areas 
and argued that the evidence indicated that little had been done between the 
wars to remove "the submerged tenth" described by Booth. The Report stressed 
that "The interrelationship of factors responsible for the dark side of our town 
life has perhaps not yet been sufficiently stressed"4 and suggested that reforms 
in parent education should be supported together with an expansion of existing 
measures relating to children. The Report recommended an expansion of health 
visiting, welfare services and nurseries and that the pioneering work of child 
guidance clinics should be extended to deal with behavioural problems, but the 
authors believed that such measures would only have success if steps were taken 
to improve the material standards of the W. C. F. H. "Poverty leads to bad housing, 
without space, water supply, food storage, cooking facilities and private 
sanitation essential to good homemaking. "5 They therefore suggested that some 
thought should be given to reconstruction policies to improve the environment in 
urban areas, especially better housing, and that policies should include control 
over the provision of essential goods such as food and clothing and the 
provision of school meals and national restaurants. This approach to the 
problems revealed by evacuation reinforced the arguments which had been put 
forward, between the wars, by middle-class reformers, the organised labour 
movement and the women's movement. It also contributed to the growing belief 
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that steps should be taken to develop a programme of social reform which would 
be based on state support for the W. C. F. H. to ensure satisfactory standards of 
reproduction. (This will be examined further in the following chapter). 
Evacuation not only stimulated discussions on future policies but also 
necessitated a growth of state support to secure the rehabilitation of evacuees. 
If the aims of the government evacuation scheme were to be realised far more 
organisation was required at the reception end of the scheme but initially far 
more attention was paid to getting as many of the priority categories away from 
the evacuation zone as possible. Apart from securing billets, little had been 
done in the way of constructive planning and the hurried measures taken were 
impeded by a lack of response from the Treasury regarding necessary funding. The 
1939 Civil Defence Act stipulated the extent to which householders should be 
responsible for feeding and care of the children billeted on them. It also 
stipulated that the Treasury rather than local authorities would fund the 
billeting allowances laid down in the Anderson Report, but parents were expected 
to make a contribution wherever possible. It was soon evident that additional 
costs would have to be met if the continued rehabilitation of the evacuees was 
to proceed smoothly but the Treasury was reluctant to sanction further 
expenditure. Instead it took the view that wartime conditions would necessarily 
involve a lowering of standards, which although unacceptable in peace time would 
have to be endured during the war. The Treasury turned down most requests 
including that of clothing for necessitous children. In the event the Treasury 
supposition proved to be incorrect. Most importantly, the Ministry of Health, 
aware of the peace time conditions of the poorer families in the evacuation 
areas, found it difficult to endorse the Treasury view. Prior to evacuation 
numerous requests were being made to the Public Assistance Boards for clothing 
for children to be evacuated, especially in London, Liverpool and Newcastle and 
attempts were made to get the Ministry of Health to take responsibility for the 
costs. The Ministry accepted that evacuated children needed to be provided with 
adequate clothing but it also clung to the belief that "It is important not to 
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weaken the normal responsibilities of parents. "6 Nevertheless, the economic 
argument, that spending money on a coat and stout shoes might in the end save 
money on doctors' bills and even possibly on some form of compensation which 
might have to be paid on the death of a child, was the argument that 
predominated and eventually underpinned the Ministry's strategy. 
7 
In the middle of August it obtained Cabinet approval for some additional 
expenditure by Local Authorities so that basic necessities such as boots, 
clothing and blankets might be provided. This information was not conveyed to 
Local Authorities until the 28th August, six days before the outbreak of war. 
When evacuation began and the needs of necessitous children became the focal 
point of debate, it demonstrated once more that the wage form was inadequate for 
meeting the basic needs of every section of the working class and that state 
policies operating prior to the war had not effectively covered this inadequacy. 
Furthermore, because the state had accepted some responsibility alongside 
parents for the health and welfare of children, it found it difficult to 
relinquish this responsibility especially regarding evacuation where the aim was 
the successful rehabilitation of children. For all these reasons the Treasury's 
assumption that lower standards would have to be endured was undermined and 
instead government expenditure increased further when the recommended allowances 
also proved to be inadequate. A substantial volume of complaint from 
householders, who were out of pocket, had reached the Ministry of Health. Again 
the Treasury advised Ministers to ignore the appeal and to suggest that parents 
should contribute directly to householders as in their view it would be 
"disastrous to tamper with the scales. "8 In spite of the Treasury's attitude, 
the system of allowances had to be adjusted to meet the costs of feeding 
evacuated children and new scales were introduced for older children. In 
addition because the scheme sought to maintain parental responsibility and 
because repayments were means tested with grandparents also made liable for 
repayments, administration of the scheme proved to be an involved and lengthy 
process which extended the bureaucratic machinery of the state. New assessments 
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of needs were introduced alongside the old to cover new contingencies thus again 
extending the administrative machinery and the recovery of costs continued until 
all the evacuees returned home at the end of the war. 
9 
Although the state had been forced to accept some financial 
responsibility for evacuated children, childcare rested on the unpaid labour of 
housewives. As with the allowances little thought had been given to this apart 
from the suggestion that school meals would relieve some of the burden, but once 
evacuation was completed it was recognised that some attention should be paid to 
this if the good will of housewives was to continue. In discussions at the 
Ministry of Health it was decided that steps must be taken to encourage women to 
help each other so that the work load would be shared by women in the 
communities involved. The Minister of Health made a special plea to evacuated 
mothers asking them to cooperate with women in the reception areas. "I am sure 
that the mothers who have come from the towns will do all they can to lend a 
hand in the country. I beg them to do their utmost. " 
10 
The ministry also 
directed Local Authorities to give support to housewives. "Every endeavour 
should be made to reduce the amount of time and labour which the 
householder, 
who has to cope with these additional duties unaided, 
is required to devote to 
her new charges. The general objective should be to ensure that the 
householder 
is relieved of responsibility between breakfast time and tea time, 
if possible 
by some form of organised care. "11 The ministry also made selected releases 
to 
the press informing the public that steps would be taken to 
help housewives in 
the reception areas. On 23rd October 1939, Miss Florence Horsburgh, 
Parliamentary Secretary to the Minsiter of Health made a broadcast to housewives 
stressing the importance of the part that they were to play 
in the war effort. " 
For the first time in history we women and the children have been given "action 
stations. "" She urged parents to leave their children in the reception areas and 
concluded with the message "We are fighting that boys and girls of today may 
have a better world to live in as the men and women of tomorrow. "12 As Christmas 
approached the Minister of Health sent a personal message to all weekly 
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children but will have the further advantage of enabling more of the mothers to 
occupy their day profitably. " 
15 
Local authorities were advised that every 
economy was to be observed but the Treasury once more proved to be a stumbling 
block through its refusal to sanction expenditure and it was not until the end 
of 1940, following the onset of bombing and the second wave of evacuation that 
steps were taken to provide nurseries. 
Residential Nurseries 
The care of infants and young children always has been and remains a 
significant dimension of female domestic labour. The care of children requires 
the integration of instrumental tasks with affective care which usually results 
in a close emotional relationship between infant and carer especially when one 
person becomes and remains the primary carer. This of course does not exclude 
the existence of close emotional relationships between the infant and other 
carers. With regard to the underfives the state defined the mother as the 
primary carer and the official evacuation scheme initially aimed at maintaining 
this relationship by transferring mothers and infants to the reception areas but 
this aspect of the scheme proved to be the least successful. In spite of the 
reservation of the Ministry of Health, wartime conditions also necessitated an 
increase in the provision of residential nurseries, when mothers refused to 
leave the Evacuation Zone and when the demand for female labour increased. 
Although mothers with young children were not compelled to work positive steps 
were taken to encourage the release of female domestic labour. (This will be 
discussed in detail below). Furthermore, later in the war residential nursery 
places were allocated on the grounds of social welfare when the care of infants 
became difficult due to the disruption of family life. 
During the Munich crisis, the few nurseries which had been evacuated, 
such as the Rachael MacMillan Nursery School, had attempted to combine a system 
of private billeting with the day nursery care but this had proved to be 
unsatisfactory. Therefore in 1939 it was decided that residential nursery care 
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would be more satisfactory. In the early months of 1940, large numbers of 
underfives were still in the evacuation zone and there was growing concern for 
their safety when aerial attacks began later that year. It was suggested that 
the Ministry had not made sufficient provision for this age group and an 
official report to the evacuation authorities claimed that priority had been 
given to the care of adult casualties, failing to realise that suitable and safe 
accommodation was necessary for infants especially when more and more mothers 
would be attracted into the factories. 
16 
The government was criticised for 
neglecting to provide both nursery centres and residential nurseries. In 1940 
the evacuation authorities received numerous complaints regarding the safety of 
the underfives and amongst those attacking the government were a number of 
women's organisations including the Women's Voluntary Services for Civil 
Defence; The Child Welfare Advising Group; The Women's Group associated with the 
National Council for Social Services; The Women's Committee for Peace and 
Democracy and Standing Joint Committee of Industrial Women's Organisations. 
The latter organisation urged the Government to act promptly to establish an 
effective scheme to secure the safety of the underfives. 
17 
The Women's 
Organisations were aware of the problems associated with residential care and 
when a deputation of their representatives met with the Minister of Health and 
the President of the Board of Education they urged that more efforts should be 
made to secure suitable private billets and to provide nursery centres. 
Officials were still reluctant to take any action but because existing 
residential nurseries run by voluntary organisations were inundated by requests 
for places they set up an underfives panel in March 1940 to regulate and assess 
the requests made. The panel consisted of members of the Women's Voluntary 
Service and its purpose was to consider applications, to draw up a priority list 
and to find places in reception areas either in nurseries or specially selected 
and supervised billets. 
18 
Selection was a difficult if not impossible task 
because demand rose faster than the accommodation available. In practice, 
therefore, the main role of the panel was one of limiting the number of those 
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qualifying to a level consistent with the available accommodation, but the 
panel's ability to do this was destroyed by the Summer bombing. "Not only did 
the steady flow of cases threaten to become a torrent but some nurseries found 
themselves in localities that were suddenly potential areas of military 
operation. "19 
In June 1940, the W. V. S. reported that the panel could no longer cope 
with the rising number of applications. In April 1940, there were 358 
applications, in May 777, in June 1,644 and by October the figure was 2,614.20 
In order to maintain morale further state action was necessary but there 
remained a reluctance to incur further exchequer expenditure and it was also 
believed that provision was best left to voluntary organisations who had more 
experience in this field. Finance was eased by funding from the United States 
and this also put pressure on the Treasury to make further funds available, to 
increase the number of residential nurseries. The Evacuation authorities were 
given responsibility for supervising a scheme of rapid expansion and a target 
figure of 10,000 places by the end of 1941 was almost reached by September of 
that year when "313 nurseries were operating with places for 9,544 children. "21 
This concerted effort tended to produce an air of complacency amongst the 
evacuation officials who claimed that by November 1941 they "had a "nest egg" of 
150 vacancies in hand. "22 Their calculations, however, were based on the demand 
assessed by the underfives panel which continued to maintain a rigid process of 
selection so that "only the saddest and most desperate cases could be 
accepted. " 
23 
The underfives panel monitored applications in a way that prevented an 
accurate estimate of demand thus fostering official complacency and this meant 
that the panel soon attracted criticism. Welfare workers in the evacuation areas 
argued that panel members lacked experience with children. Many professional 
workers agreed with this, suggested that they were not the best people to assess 
need and furthermore that they ignored the opinion of those better qualified 
than themselves. One critic referring to health visitors complained that they 
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were "bewildered and hampered to find that their experience and trained work was 
obstructed and set to one side "by the panel who were prepared to accept 
requests "made by persons with no knowledge of the families under consideration 
or indeed any experience in case investigation. " 
24 
Requests for residential 
places continued to be rejected and the requests themselves did not represent 
the total demand. Not only did professional workers carry out their own 
procedures of selection prior to that made by the panel but because the scheme 
was not well publicised it is likely that many families who otherwise would have 
used the scheme made no demand on it. In spite of the earlier complacency of the 
authorities further pressure for expansion was building up. Apart from the 
anxiety that large numbers of very young children might be killed and injured if 
air attacks increased, there was also concern that shelter life was undermining 
health and that some provision was necessary for the children of working 
mothers. 
At a meeting to review policy in November 1941 the authorities set a new 
objective of 500 nurseries with 15,000 places. 
25 
If only half the underfives in 
the evacuation zone were to be accommodated the new programme of expansion would 
have to be given top priority but it was also agreed that the aim should bea 
gradual expansion because of the difficulty in, securing suitable staff. Thus 
there was still a necessity to keep a tight control on admissions. 
26 
During the 
second stage of expansion the Treasury were forced to extend exchequer funding 
because when the United States entered the war they withdrew their financial 
support. From the beginning of December 1941 to the end of May 1942, the rate of 
provision rose to an average of 260 per month so that by the end of May, there 
were a further 1,559 new nursery places bringing a total of 376 nurseries with 
11,695 places. 
27 
It was during this expansion that there was a fall in demand 
for places relating to the danger from air raids. This was because most areas 
and London in particular had been free from raids for some time. On the other 
hand there was a growing demand for places as a result of family breakdown and 
from mothers engaged in essential war work. By the time the authorities reviewed 
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the situation in June 1942, there had been some move towards accepting cases on 
the grounds of social welfare rather than the safety aspect of evacuation but 
this still left a surplus of vacancies. the 1941 "nest egg" of 150 vacancies had 
grown to 1,815 vacancies in June 1942 but according to G. A. N. Lowndes who played 
a leading part in controlling the evaluation scheme, a large surplus was 
necessary in case of an emergency. "So long as we are selecting the right 
children and not neglecting any whom we should take, I prefer to regard it as 
about the right cover against a resumption of heavy raiding, the possible 
employment of gas or some larger disturbance such as an attempt at invasion. In 
such an event we should, by stepping up the accommodation of all nurseries by 20 
percent (for which we have made provision), be able quickly to fill our existing 
1,800 vacancies plus perhaps 1,500 more or from 3,000 to 3,500 nursery 
places. " 
28 
In spite of war time pressures, the State had remained reluctant to 
remove very young children from the care of the mother, but because of the 
difficulty in securing suitable billets and because of women's unwillingness to 
leave their homes, (many women were torn between conflicting family 
responsibilities and made the decision to stay with their husbands or other 
close relatives who needed their care), the authorities had been forced to 
expand residential provision. It remained State policy however, to limit the 
number using this provision, preferring to see it as emergency accommodation. 
Although the health and safety of the underfives in the Evacuation Zone was 
problematical, evacuation officers were uncertain that residential nurseries 
provided an adequate answer to the problem. The deputation from women's 
organisations had not advocated any extensive use of residential accommodation 
and although they remained dissatisfied with the government's proposals they 
continued to see the use of residential nurseries as problematical in securing 
adequate conditions of childcare. The official position on the problems 
associated with such care was outlined by Lowndes. The risk of infection was 
seen as a primary factor which necessitated suitable accommodation and skilled 
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staff to minimise the risk. It was also thought that younger children were less 
likely to be affected by bombing and that there was a greater psychological risk 
in removing the young infant from the mother. In Lowndes' words, "Doubtful if 
"good" residential nursery is better than "bad" mother in relation to 
psychology. Certainly one ought to think twice before needlessly breaking the 
psychological link between the mother and toddler and many times before breaking 
that between mother and baby. "29 Furthermore with regard to the use of labour 
resources, there was some doubt that the use of residential nurseries was labour 
efficient. It was suggested that, "25 young women who could enter munitions work 
would probably have among them 40 babies and toddlers of assorted ages. To look 
after the 40 at least 10 nursing staff probationers and teachers, 4 domestics 
and a handy man and gardner would be employed. 15 units of expensive trained 
staff to release 25 unskilled women workers. "30 The conclusion was drawn that 
"the residential nursery only, therefore, justifies itself when it is full of 
children for whose care there is no other solution. It is a palliative not a 
panacea. "31 By 1942, changing circumstances brought some relaxation in official 
policy so that social welfare cases were given greater priority, but concern 
with disrupting maternal care, especially in the case of infants under two 
continued. 
Allocation of residential nursery places on the basis of social welfare 
began with children, between the ages of two and five, of mothers who wanted to 
join the services, nursing or to work in other areas covered by the Essential 
Work Order. About 1,600 children of working mothers were accepted by the London 
Panels in 1942. The authorities had also accepted children in this age group on 
a variety of compassionate grounds such as "t. b. mother with tumour on brain; 
schoolgirl mother without means, father a married man. "32 The authorities 
stressed, however, that they did not take cases where it might encourage the 
disappearance of the mother "or free her to resume a profession which, though 
one of the oldest, is not on the Essential Works Order list! (i. e. "baby is 
youngest of four children each with a different father"). "33 
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It was also about this time that the vulnerability of the serviceman's 
family became more apparent. This was the case, not only because of the 
inadequacy of the allowances, but also because of the length of time that most 
of these men were away and the difficulties involved in returning home to give 
assistance. Although large numbers of men were granted compassionate leave "to 
nurse their wives or to feed, wash and look after babies and young children" and 
many "over-stayed their ordinary leave because there was trouble in the family 
of one kind or another, "34 they often could not find a premanent solution to 
these problems before being forced once more to return to their units. 
Consequently, a large number of children from such families required some form 
of care outside the family with many requiring full time residential care, and 
pressure was put on the Government to do something about this. The Soldiers' 
Sailors' and Airmen's Association had specifically "drawn the attention of the 
Ministry of Health to the many urgent and pathetic cases of family crisis that 
it encountered. "35 The only recourse available to these families living outside 
the evacuation zone, who were unable to rely upon family of friends, was to seek 
aid from the Public Assistance Authorities. Thus many servicemen were faced with 
the choice of neglecting their children, leaving them in the often defective 
care provided by the Poor Law or facing a court martial. 
Such pressure led to a further review of the criteria governing social 
welfare places. Lowndes, in particular, had come around to the view that the new 
residential nurseries should be used to help families in crisis who would 
otherwise be forced to use the Poor Law. He now saw this as a question of public 
morale because he recognised the stigma attached to Poor Law provision and 
believed that social unity would be seriously damaged if a serviceman's child or 
that of a respectable worker was placed in a public assistance nursery. 
36 
it 
was, therefore, officially decided that some of these families should be helped 
by making places available at the Ministry of Health nurseries if they complied 
with the established criteria. If the children only needed short term care of 
under three months they would not be elegible, but longer term care made them 
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eligible unless the children had been abandoned by the mother. The censorious 
official attitude resulted in the five children of one pilot officer being left 
in the care of the Poor Law because the authorities did not approve of the 
behaviour of the mother. 
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Following this move to provide assistance for 
servicemen places were made available for service women who became pregnant. 
This was one of the few exceptions made regarding infants under two for in 
general the authorities remained determined to bar the under twos if there was a 
mother available to provide maternal care. The official view on this was 
expressed by Lowndes. Firstly, this age group were more susceptible to 
infectious diseases especially gastroenteritis, secondly they did not respond 
well to nursery care, but fretted for their mothers, thirdly more nursery staff 
would be required and most importantly "it is even more important for a baby 
than for a toddler to be the sole object of its mother's love and attention for 
some part of the day or night rather than one of 30 or 40 units sharing the love 
and attention of nursery staff. "38 Although some exceptions were made thus 
increasing the percentage of under twos in residential nurseries, places were 
given reluctantly and maternal care was endorsed on both health and 
psychological grounds. Lowndes was also in favour of providing places for 
infants of unmarried mothers because "economic conditions are making it more and 
more essential for such mothers to work and less and less easy to find 
satisfactory foster homes. "39 There was much pressure on the authorities to 
accept the growing number of children born to unmarried mothers but in spite of 
Lowndes' attitude, it remained official policy to refuse such applications, or 
any other where it was officially judged that the behaviour of the mother was 
morally unacceptable. 
By the end of 1943, residential nurseries were taking a substantial 
number of social welfare cases which had little connection with the original 
evacuation scheme, but this policy was soon restricted because of various 
difficulties encountered in the second stage of expansion which had produced the 
target fiture of 3,000 extra places. Staffing shortages in particular were acute 
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and reduced the authorities' ability to maintain a margin of accommodation to 
meet a crisis and following a survey made by the Ministry of Health early in 
1944 although the change in policy had produced a margin of vacancies there was 
some anxiety that this would not be large enough to meet a major crisis. All 
vacancies were fully utilized later in June that year when flying bomb attacks 
began and further places had to be found. "In July 1,600 additional places were 
found by increasing the capacity of certain nurseries by 20 percent, and 
underfives were selected for evacuation at about the rate of 344 a week, 
compared with the previous peak of 171 in 1941. "40 As a result of the flying 
bomb raids, the number of children in residential nurseries rose to 13,900 by 
September 1944 and did not decline with any speed until the autumn of 1946. In 
the early part of that year the number still stood at 12,276 in 384 nurseries. 
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Wartime nurseries for working women 
At the outbreak of the war state nursery provision consisted of day 
nurseries, nursery schools and classes. The small number of day nurseries in 
existence were under the control of the maternity and child welfare authorities 
supervised by the Ministry of Health. They provided extended day care (usually 
from 7.30 a. m. to 6.30 p. m. ) mainly for children of working mothers but with 
some "social welfare" places for an age range from a few months to five. Nursery 
schools were controlled by the education authorities but the largest percentage 
were run by voluntary organisations, (opening hours varied, but they were mainly 
open from 8.30 a. m. to 4 p. m., with some schools open after 4 pm to assist 
working mothers). They provided care for an age range from 2 to 5 years but 
places were limited to working class children living in urban poverty on the 
grounds that they required remedial care for reasons of health. Nursery classes 
attached to elementary/primary schools, controlled by the education authorities 
(open for school hours), catered for a broader section of working class children 
but still within specifically defined categories and providing care for three to 
five year olds. The fear of aerial attacks meant an initial closure of all 
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nurseries in the evacuation zone but wartime conditions soon produced a growing 
demand for nursery provision. Early demand was for nursery centres to help solve 
the problems associated with the evacuation of the underfives but little was 
done initially to implement the proposals made. It was not until the Ministry of 
Labour recognised the urgent need to release women, from their domestic 
responsibilities, for essential war work that a positive response was made by 
the authorities. 
Initially it was generally assumed, in government circles, that there 
were "considerable reserves of unoccupied women who had neither jobs nor 
household responsibilities. "42 An assumption which was quickly dispelled when 
the registration and direction of labour took place in 1940. Married women with 
children under the age of fourteen and living at home were not required to 
register but the Ministry of Labour, anxious to recruit female labour, took 
steps to encourage women to work. The inadequacy of the servicemen's allowance 
also put pressure on many mothers to seek work and the relatively high wages (in 
terms of female wage rates) was a further stimulus. During 1940, the demand for 
daycare from working mothers, especially in London, was growing alongside the 
demand which arose in relation to evacuation. 
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In the Spring of 1940, the Board 
of Education received a deputation from the South Ealing Tenants Association, 
"who presented a strong case for nursery provision in their district" and there 
was a similar demand in other boroughs. 
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The Board believed that large scale 
expansion of Nursery Schools was not practical but they were reluctant to 
support day nurseries because officials were convinced that the educational 
needs of two to five year olds were neglected by these agencies. Lowndes writing 
to Miss Puxley at the Ministry of Health was in favour of expanding nursery 
centres to cope with the demand for female labour as well as for the problems 
associated with the evacuation of the underfives. He believed that by 
establishing these specifically war based facilities the authorities would have 
a significant advantage in controlling provision and limiting it to the wartime 
period. "The very fact that a Nursery Centre is neither a nursery school nor a 
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day nursery would stamp them as a purely temporary expedient to deal with war 
conditions and would make it easier to get rid of them after the war. "45 Lowndes 
was also pessimistic about securing the necessary funding as in his view neither 
the education authorities nor the maternity and child welfare authorities could 
find sufficient money from their block grants. 
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Lowndes was correct in assuming 
that the education authorities would not seek responsibility for providing 
wartime nurseries and his proposal for nursery centres was not pursued. Instead 
the health authorities took steps to explore the possibility of extending day 
care. 
In official circles day nurseries were often referred to as "the 
mothers' cloakroom" and were seen as undesirable in normal circumstances where 
the husband's wage was large enough to support the woman in her domestic and 
child rearing tasks. Between the wars, infant welfarists had been divided in 
their opinion on the value of these agencies and the medical profession in 
particular regarded them with suspicion. Officials at the Ministry of Health 
also saw the provision of suitable nursery care as a "troublesome question" but 
given the pressure from the Ministry of Labour for measures to release women for 
war work, they considered it necessary to take responsibility for providing day 
nurseries in order that adequate standards of care might be maintained. 
According to official sources, a relationship of close cooperation was soon 
established between the Minister of Labour, Ernest Bevin and Malcolm Macdonald 
of the Ministry of Health following a letter from Bevin pointing out the "urgent 
necessity for the immediate recruitment of large numbers of women who are not at 
present engaged in industry. "47 Bevin was convinced that the large number of 
women needed for essential war work would necessitate the employment of mothers 
with young children and that "unless satisfactory arrangements can be made for 
the care of children during working hours either the woman will not feel able to 
come forward for the work of there will be a serious loss of efficiency and 
perhaps absenteeism on that account. "48 
It was agreed that the ministry of Labour should keep the Ministry of 
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Health informed about the growing demand for female labour in munition 
factories. It appears that health officials agreed that "much as it may be 
regretted, it will be inevitable that large numbers of young married women with 
small children will be called upon to enter industrial life" and in such 
circumstances day nurseries would provide the most efficient release of labour 
because they provided a service which ensured that a woman lost less time and 
was able to be a more competent worker. 
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In this respect the health authorities 
were sympathetic to the Ministry of Labour's problem of securing female labour 
and were prepared to cooperate as long as the welfare of children remained a 
priority. The Board of Education also came around to the view that day nurseries 
were the best solution especially as nursery care would be required for the 
under twos and because they would need to be open from 7 a. m. to 7 p. m., but 
they insisted that the educational needs of three to five year olds must be met 
by the employment of nursery school teachers. The National Society for Day 
Nurseries welcomed the decision to provide day nurseries and in April 1940, Lady 
Reading wrote to the Minister of Health asking for his support and endorsing his 
judgement that day nurseries were preferable to nursery schools as long as they 
employed a nursery teacher. At an inter-departmental meeting on industrial 
welfare, held at the Home Office on the 17th May 1940, officials from the 
Ministry of Health told the other parties present that they were prepared to ask 
Local Authorities to provide day care under the powers given by the 1918 
Maternity and Child Welfare Act. They also said that they had prepared a scheme 
of expenditure which they intended to submit to the Treasury and that Local 
Authorities were unlikely to comply without additional exchequer support. By the 
time the proposals went before the Treasury in June 1940, officials there had 
accepted the need for welfare policies to advance industrial production and gave 
swift approval to the scheme on the condition that places at day nurseries were 
only used to facilitate the release of female labour and not for reasons of 
health and welfare. Mr. Hall of the Treasury agreed that the Ministry "could 
proceed on the basis that the exchequer would bear the approved cost of 
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adaptation and equipment, together with a contribution of 1/- per day per child 
accommodated in the nursery. The additional cost of 2/- per day was to be shared 
between local authorities and parents. 
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In spite of the earlier aim to remove 
the underfives from the evacuation zone, the decision was taken to provide day 
nurseries in this zone if female labour was needed. 
The availability of Treasury funding did not mean that there was a quick 
response from local authorities. In some areas such as Birmingham a planned 
programme was initiated, while other authorities were more cautious and many 
more showed a reluctance to provide day nurseries. Some authorities especially 
those in rural areas, where welfare provision lagged behind that provided in 
urban areas, were totally opposed to daycare. This was the case in Chorley when 
during the early months of the war, the ordinance factory created a rapid and 
extensive demand for female labour. The Ministry of Labour saw daycare as 
essential in such areas but the Chorley Rural District Council was overwhelmed 
and unable to cope with the new welfare demands created by the war. 
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Apart from 
this the Ministry of Health kept a tight control on standards and would only 
sanction expenditure if provision complied strictly with the regulations on 
premises and staffing. 
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Above all there was much controversy over whether or 
not there was sufficient demand for mothers for daycare. The Ministry of Health 
used the variability in demand to suggest that the Ministry of Labour was 
overestimating the need for day care but when Divisional Controllers from the 
Ministry of Labour looked into this it became clear that the health authorities 
methods of estimating demand were often inadequate, especially as those 
responsible for this, such as medical officers of health, were biased against 
daycare. 
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Tension between the two Ministries was not confined to daycare but also 
centred on the issue of child minding. Initially this was seen by the Ministry 
of Labour as the preferable method of releasing labour but it soon became 
apparent that child minding alone would not release sufficient labour. Health 
Officials wer ambivalent on the question of child minding. Strong criticisms 
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were made of this practice by officials. "The custom much practised in the north 
of England of the mother boarding out her child with a neighbour or an elderly 
relative is one which is regarded askance by social workers. Moreover in these 
days of rationing and air perils it is likely to be looked on with disfavour by 
the mother herself. " It was suggested that nurseries provided abetter 
environment "to protect the rising generation from the evil effects" of women 
working and this "was a matter of utmost importance given the present falling 
birth rate. "54 On the other hand many medical officers of health saw child 
minding as preferable to day nurseries and this was also the opinion of Miss 
Puxley at the Ministry of Health. 
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Given the Ministry of Labour's determination 
to press forward with both child minding and day care, it appears that the 
Ministry of Health was forced to comply but in so doing made sure that there was 
greater control and supervision over child minding. * The Ministry of Health 
although having agreed to take responsibility for organising day care provision 
did little initially to ensure provision but apart from the pressure from the 
Ministry of Labour, infant welfarists were also demanding that steps should be 
taken to protect the health of the underfives. On the 5th October 1940, a 
deputation from the National Council for Maternity and Child Welfare met with 
*Women prepared to act as minders were asked to register with Maternity and 
Child welfare Authorities. Each minder could only accept two or three children, 
and they were classified into those prepared to take charge of children during 
the day only and those willing to take them for the night as well. For every 
child looked after during a day and night, the minder would receive is-6d of 
which the mother would pay 10d and the Ministry of Health the balance. For daily 
care the rate was 1s a day 6d to be paid by the mother and 6d by the ministry of 
Health. 
(Ministry of Health Circular R. O. A. 322 25.3.41 quoted in S. Ferguson and 
H. Fitzgerald, "Studies in the Social Service: History of the Second World War. " 
p. 201) 
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from the Board of Education and the Ministry of Health to discuss the care of 
the underfives in wartime. The deputation suggested that this was not simply a 
matter of releasing mothers for war work, however important this might be, it 
was also necessary to ensure the care and supervision of the underfives at a 
time when the disruption and breakdown of family life was an important factor in 
the lives of a growing number of young children. Soon after this it was decided 
that where possible nursery places should be made available to a broader 
category of working mothers beyond those engaged in essential war work. 
In 1940, day care to aid the release of female labour was established in 
a piecemeal fashion but this changed in the Spring of 1941, when the need for 
female labour became acute and the decision was taken to develop a special war 
time nursery scheme as part of the war effort on the home front. The new co- 
ordinated nursery policy was set out in a series of circulars issued during 1941 
(M. O. H. 2388 B. O. E. 1553 (31.5.41); M. O. H. 2435 B. O. E. 1558 (17.7.41); M. O. H. 2535 
B. O. E. 1578 (5.12.41). ). Policy development was supervised by a "Care of 
. 
underfives" division set up at the Ministry of Health with senior officials from 
the Board of Education seconded to the new division in order to protect the 
interests of the Board. The Ministry of Labour continued to directly advise on 
the demand for female labour. By December 1941, the plans for alternative forms 
of childcare had been formulated and far more publicity was given to the scheme. 
The emphasis was on the need for women's labour in factory production and on the 
sharing of childcare amongst women wherever possible. It was suggested that this 
might take place on an informal basis or through the government's child minding 
scheme. It was stressed that "those who cannot go to the factory will help those 
who can. "56 This directive was central to the aim of releasing female domestic 
labour but it was accepted that nursery care was also necessary. Therefore the 
circulars urged Local Authorities to provide full time nurseries for working 
mothers and part time nurseries to assist the care of the underfives. Day 
nurseries provided care for infants from a few months old to school age and were 
open for twelve to fifteen hours a day. (In some instances twenty four hour care 
392 
was provided for women on shift work). Each day nursery was under the direction 
of a Matron and play activities were organised where possible by a trained 
nursery teacher but childcare reservists were also used for this purpose. The 
part time nurseries were only open during school hours and were for children 
over two. A nursery teacher was responsible for running these nurseries. In each 
case some attempt was made to recover a percentage of the running costs. "For 
whole time nurseries, mothers were to pay is for a full day including meals. The 
charge in part time nurseries was 3d a day if no meals were taken or 6d if 
lunches were supplied but the principle of the nursery centre was continued in 
that evacuated mothers not in employment were not expected to make any 
payment. "57 In some cases employers set up nurseries for their workers but on 
the whole such provision was discouraged by the Ministry of Health on the 
grounds that there were health risks attached to such provision and it also 
meant that long journeys were frequently necessary to get to the factory. In 
some cases grants were made to employers if it was felt that no such risks 
existed. By September 1944 "more than 106,000 young children in England and 
Wales were receiving organised care outside their homes in the various types of 
nursery"58 but the provision of day care remained a controversial issue 
regarding standards, use and economic viability. 
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The Wartime nursery scheme and its effects of future nursery provision 
The wartime provision of nurseries encouraged the training of 
specialised staff for employment in nurseries. Although labour release rather 
than welfare was the main aim the responsible Ministries were concerned to 
maintain adequate standards regarding the health and education of the 
underfives. The need for trained labour to staff nurseries had been recognised 
by the National Council for Maternity and Child Welfare and they suggested that 
some form of scheme to recruit and train women should be developed quickly. The 
departments concerned decided to establish a Child Care Reserve of trained women 




expansion of nurseries after 1941 meant that the need for reservists became 
urgent and it also meant a change in training to meet the new demands. The 
revised training scheme produced 4,017 reservists by September 1942 and by the 
end of the scheme in 1945,9,954 had been trained. 
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It appears that the scheme 
played an important part in using reserves of female labour at very little cost 
(Reservists were paid at the same rate as Women Civil Defence Volunteers - £2 
per week), especially young girls coming on to the labour market from schools. 
Warden's courses giving "advanced training to persons with some previous 
experience in nurseries also helped to relieve the shortage of trained nursery 
teachers, because they could be left in charge of organising play in part time 
nurseries and day nurseries. 
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Propaganda pamphlets were issued to encourage 
women to train for nursery work or to help on a voluntary basis. 
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There were 
only a small number of colleges for the training of nursery nurses so the Board 
began to discuss plans for a new scheme of training in the care of normal 
children under school age leading to a National Certificate for Nursery Nurses 
and with the possibility for some advancement after this. 
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* By the end of March 1942, the following schemes were operating or had been set 
on foot to provide trained staff for wartime nurseries: - 
(1) Courses for Matrons, instituted by the Royal College of Nursing in co- 
operation with the National Society of Children's Nurseries. These were 
concerned specially with the approach to the healthy child, and with his social 
and educational training. 
(2) Courses for trained Nursery Nurses, designed to fit them for senior posts in 
nurseries. These were organised by the Hospital for Sick Children, Great Ormond 
Street, jointly with the Mothercraft Training Society. Further courses were to 
be held in the provinces. 
(3) The Child Care Reserve, under the auspices of the National Council for 
Maternity and Child Welfare and their Organisers, aided local education 
authorities to institute courses for nursery assistants. Proposals were also 
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The need for specialised labour in the care of young children, at the 
time of acute labour shortage, when the main aim of nursery provision was the 
release of women for essential war work, brought into focus the problem of 
"economic rationality" or "the best use of scarce resources" when the state 
provides services traditionally associated with female domestic labour in the 
family. Unlike voluntary sharing of childcare or the child minding shceme, the 
war time nursery scheme faced the same problem as it was there to solve, that is 
the recruitment of female labour. This raised the question whether or not 
nursery provision was a cost effective method of balancing the contradiction 
between, the demand for female labour for production and the cheap form of 
childcare provided by the family. There was no systematic analysis by the 
government, but it was officially accepted that the scheme had achieved the main 
aim of releasing women for essential war work. The official view was given by 
the ministry of Health who "found from such information as it had, that on 
average 90 women were released for every 100 daily attendances of children at 
the nurseries. On this basis, in July 1943, the nurseries released approximately 
34,500 women for industry. "65 Taking into account the 11,567 staff employed at 
the nurseries this still eft a substantial balance of women as a surplus if the 
figures were accurate. This form of crude statistical analysis, however, does 
* contd. under consideration to start junior Child Care Reserve courses for girls 
between 16 and 18 years of age who wished to take up nursery work. 
(4) Towards the end of the year Dr. W. E. Blatz, of the University of Toronto, 
proposed through the Canadian Government, that a team of Canadian Experts in the 
care of young children should spend some time in this country in conducting a 
series of training courses on Child Care Reserve lines. His offer was gratefully 
accepted, and arrangements were set on foot to train several hundred workers. 
Birmingham will be the centre of the courses. 
(Summary Report by the Ministry of Health for the period 1st April 1941 to 31st 
March 1942 p. 21) 
395 
not provide any information on the use made of the released labour or whether 
all the nurseries were operating on the basis of the ratio of 90 women released 
for every 100 daily attendances. 
There were several factors operating against the Ministry of Labour's 
aim of releasing women for essential war work. The nuseries were set up to meet 
demand at a local level and although priority was given for essential war work 
it was agreed that if there was space places should be given to working mothers 
in other forms of employment. There is little doubt that a significant 
percentage of the labour released did not go into essential war work even if it 
did contribute to the general war effort. According to one investigation in 
Birmingham, one third of the total of mothers using their nurseries were 
employed in what they described as work of "less obvious importance. " The same 
study which gave an estimated figure of 3.6 mothers released for each member of 
staff excluding domestic staff suggested that the figure of 3.6 mothers required 
some adjustment to account for the fact that many women were engaged in part 
time work, thus reducing the release figure in terms of full employment. 
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There was also the question of the cost of the scheme and there were 
those who doubted the economic rationality of the scheme in terms of labour 
release and the use of public funds. One critic argued that "A full time worker 
in a nursery released 2.2 mothers for factory work and suggested that this 
employment of nursery workers was uneconomical of woman power and public 
money. "67 There was some support for this view based on research conducted by 
the Medical Officer for Luton. He concluded that the two nurseries in his 
district provided accommodation for 100 children and this had resulted in a net 
release of 27 persons for whole time war work at an annual cost in 1943 of "£192 
per person released for whole time industrial work"; a figure which excluded 
administration costs and capital expenditure and which rose as the war 
continued. 
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His analysis also excluded the wo/man power used in medical 
supervision, administrative and clerical work, laundry services and the 
provision of equipment and replacements. There is little doubt that the cost of 
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achieving what was a relatively small release of labour was high compared with 
the "free" care provided by the mother in the family, but whether this cost was 
justified in terms of the needs of wartime production cannot be assessed. A 
further point needs to be made, however, regarding this form of analysis, it is 
important to question the assumption underlying most discussions, that of the 
equivalence of all forms of labour in the short run. Some of the younger 
recruits quickly trained as childcare reservists were too young to be directed 
into essential war work, although those of eighteen or over could have been 
directed into areas of unskilled or semi-skilled work. Moreover in some cases 
the nursery scheme released experienced skilled workers by the use of the 
quickly trained reservists. What can be said is that the Ministry of Labour was 
satisfied that the nursery scheme had averted a crisis in 1941-42 when there was 
an acute shortage of labour for munitions and aircraft production. The official 
attitude was less sanguine with the regard to the cost of the scheme. The 
Committee of Public Accounts concluded that "the additional number of women. who 
were actually working in industry as a result of the provision of nurseries was 
"disappointingly small" and that it involved "a disproportionate cost. "" 
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Although a charge was made for the service it did not correspond to the cost. In 
answer to a question asked in the House of Commons on the average cost per child 
per week the reply stated, "From an examination of a selected number of 
nurseries it is estimated that the average net cost per child in attendance 
including amortization of capital costs is 25s a week. "7° The charge to the 
parent was 1s per day. In particular, it was felt that "the proportion of the 
staff to children in attendance was very high, "71 thus negatively affecting both 
labour costs and labour release in terms of the economic efficiency of the 
scheme. 
During the First World War, the nurseries sponsored by the Ministry of 
Munitions and supervised by the Board of Education had achieved "considerable 
labour releases"72 which were difficult to repeat during the Second World War. 
The maternity and child welfare authorities had been critical of the care 
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provided during the First World war and the health authorities during the Second 
World War were determined to maintain the standards set during the interwar 
period. Neither the Ministry of Health nor the Board of Education were prepared 
to sanction provision which did not comply with the minimum standards set. 
During 1941 and 1942, when the scheme expanded rapidly, the Select Committee on 
National Expenditure complained about the high staffing costs and argued that in 
the present emergency standards should be lowered but the Ministry of Health 
refused to accept this. Although the main aim of the wartime nursery scheme was 
the release of female labour rather than the health and welfare of children 
nevertheless maintaining adequate standards of health and welfare for the 
underfives remained an integral part of the scheme and the Board of Education 
was also interested in providing for the educational needs of the over twos. 
This inevitably reduced the ability of the war time nurseries to produce a very 
large release of labour especially when accommodation and care was provided for 
the under twos. Nursery care for this age group meant high labour, equipment and 
building costs and because of the high ratio of staff to children resulted in a 
very small net release of female labour which reduced the economic efficiency of 
the scheme as a whole. * 
In spite of the central authorities'-emphasis on standards and their 
refusal to cut back on staff, the quality of care provided in day nurseries was 
* According to Lady Allen of Hurtwood who led the campaigning of the Nursery 
School Association during the war years "Nurseries accepting children under the 
age of two were inordinately expensive and needed more than twice as many staff 
to care for the same number of children". From figures which she collected from 
all over the country, she concluded that the wages bill more than doubled by the 
inclusion of the under twos and the capital costs also doubled because of the 
need for bathrooms sluices, laundries and milk sterilizers. 
(M. Allen ' M. Nicholson "Memoirs of An Uneducated Lady", Thames and Hudson 1975, 
p. 168) 
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variable as the following two descriptions of nurseries in the same area 
indicate. 
"The babies were fed with care and handled tenderly.... The children 
responded well to the staff and there was obvious good feeling between them. The 
tweenies were a merry group of children, they ran freely about the building and 
took to the staff, particularly the Matron, as people with whom to have fun. " 
"There was constant crying, wet pants, running noses and general 
unhappiness. No child was seen engaged in lively interesting play. There was a 
lack of friendliness and feeling of affection and security. "73 
Given the variability of the provision, criticisms of wartime nurseries 
were not confined to those who questioned the economic rationality of the 
scheme. So inspite of the growing acceptance of nurseries amongst the general 
public, there were those who still argued that day care was unsuitable for pre- 
school children and especially for infants under the age of two and that their 
health and welfare was better secured in the family. During the interwar period 
health professionals continued to stress the value of breast feeding and the 
benefits of maternal care in the family and health education was directed 
towards securing higher standards of maternal care in the family. They not only 
saw day nurseries as institutions which undermined breast feeding and maternal 
care but argued that they were likely to increase the risk of infection. 
Although the Ministry of Health was divided on this question, those that 
supported this provision on the grounds that day nurseries could advance the 
health of young children believed that they were only necessary in circumstances 
where financial conditions forced the mother to work or where home conditions 
undermined the health of children. Even in this instance it was believed that 
ideally the family provided the best environment for early childcare. Therefore 
the overall attitude of the Ministry towards day nurseries tended to be negative 
rather than positive thus precluding any discussion of how these agencies might 
be constructively developed to provide skilled care which would enhance the 
development of pre-school children and as such provide a countrywide system of 
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support for the working mother. The demand for female labour during the war 
brought about a change in policy but there was little change in the overall 
official attitude towards daycare. Such agencies in normal circumstances were 
only seen as necessary where continuous maternal care was not available or was 
perceived to be inadequate. 
The limited research conducted during war time expansion proved 
inconclusive with regard to the health of infants in the day nursery compared to 
that of the infant in the family. The most influential research that attempted 
to do this was conducted by the Committee of the Medical Women's Federation and 
published by the B. M. J. in August 1946. The Committee took care to qualify their 
conclusions with the remark that, "It is perhaps unwise to attempt, from these 
limited finding to asess the value of day nursery life to children since many 
factors have necessarily been lef out of account" but they nevertheless stressed 
the problem of respiratory infection, "The outstanding fact in the constant and 
considerable increase of respiratory infection" and in their opinion this was a 
problem for children of all ages receiving daycare. However their findings also 
indicated that children over two benefited physically from this care. "The data 
show that the nursery children were on the whole heavier than the welfare centre 
ones, and the differences between the observed and expected mean weights of the 
nursery childrdn were significant for those over two years of age. In support of 
this also, more nursery children were recorded as "very fit" and "well" in the 
74 
upper age groups than in the same age groups of welfare-centre children. " 
Similarly, the evidence was inconclusive with regard to a specific infectious 
disease - measles. "In a measles epidemic one body of investigators claimed that 
the percentage of children under eighteen months old developing measles was more 
than four times greater in a nursery group than among children at home. Another 
measles epidemic led another doctor to the conclusion that the proportional 
incidence of infection was almost exactly the same among young children at home 
as among the day nursery population. "75 
The views of Medical Officers of Health were also divided between those 
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who were in favour and those who were against day nursery provision. 
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Typical 
of the views of the latter was a speech given by the Medical Officer of Health 
for Enfield at the National Conference on Maternity and Child Welfare in June 
1943 on Nursery Life and Family Life. He discussed the reasons put forward by 
the advocates of day nursery care such as meeting the needs of women who found 
it necessary to work for financial reasons, the improved standards of childcare 
produced by qualified staff, and the declining risks of disease brought about by 
the introduction of immunisation and vaccination and then went on to give 
reasons why he and many others were against this provision. In his opinion the 
disruption of home life caused by working women was a false economy and 
therefore "Only in so far as the war justifies it, the wartime nursery should 
exist. " He concluded his speech by stating, "May I sum up the position as I see 
it? I believe that better social conditions, educated parents, good homes in 
good surroundings can provide all that most children under five need to become 
healthy and good citizens. I am definitely opposed to the provision of nurseries 
for young babies on the lines of the wartime nursery except for the very purpose 
for which they have now been instituted. They can in my mind form no future part 
of the reconstruction of England as they are at present conceived. I believe 
that collective training for children between two or three and five, be it in 
the nursery school, nursery class or nursery pure and simple, will meet the need 
of a largenumber of women in England who are asking for it, and who so with 
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every right. " 
With regard to the subject of nursery care and the family, other 
speakers at the conference expressed a similar point of view that nursery care 
was an addition to family life, an extension of the home and "best postponed 
until after two. " The latter remark was made by Violet Russell, Senior Assistant 
Medical Officer of Health for Kensington in a speech in which she also claimed 
that, "what a tiny child needs is security and stability in which to grow. The 
security is given far better by the affection of his mother than by the cold and 
more detached kindness of institutional life. "78 Furthermore Dr. Stella 
401 
Churchill, in the Chairperson's opening address had made "a plea for the wise 
mother who knows better than the expert. "79 There was little dissent from the 
floor, all but one agreed with the views put forward by the speakers but the 
sole voice who supported an extenion of day nursery care to help the working 
woman made the acute observation, that many of the women present who had careers 
and a family wished to ensure that working class women were kept in the home. 
"In all the talk and propaganda about the importance of the home there appeared 
to be a desire to drive back into their homes the working class women who had 
been driven out of them to do other work during the war-time. " She went on to 
add that if the working class women wanted to work then the state should provide 
the means and "ensure that their children could be brought up, psychologically, 
physically and mentally. " In her view, in future, isolated lives at home would 
not be acceptable to many women. 
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If the views expressed at the conference were 
representative of the Maternity and Child Welfare movement then there was still 
a strong body of feeling that the expansion of day nursery provision should'be 
limited to the war period. 
The wartime nursery scheme, on the one hand gave the nursery movement 
cause for some optimism in so far as nursery care had become an acceptable part 
of state provision for the underfives and some steps had been taken to improve 
the training of the less qualified staff employed in nurseries. On the other 
hand, the debate over whether such provision was suitable for the better part of 
the child's waking day or for young infants had not been resolved and therefore 
the case for those who argued that the skilled care of nurses was better for the 
health and welfare of young infants and children had not been positively 
endorsed because of the persistence of these criticisms. The case for the day 
nursery was further undermined by the positive support given to nursery schools 
and classes whose numbers had also increased under the wartime nursery scheme. 
During the war the Ministries of Labour, Health and Education had worked 
together to produce a relatively co-ordinated nursery scheme primarily to assist 
working mothers through day care provision but also to give assistance to women 
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in the family in reception areas through nursery centres, schools and classes, 
but there was no attempt made to continue this co-ordinated approach after the 
war. It was only with some reluctance that the Board had agreed to this 
arrangement because they had considerable doubts as to the suitability of 
nurseries run by the Maternity and Child Welfare authorities under the charge of 
a matron, in relation to the education and training of children between two and 
five years of age. 
81 
Various bodies such as the Workers Education Association, 
the National Union of Women Teachers and the Nursery School Association had 
similar doubts and were anxious that wartime nurseries should not be accepted as 
a substitute for nursery schools. 
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Leading members of the nursery movement were 
also dismayed at the proposed extension of daycare. Lady Astor, Lady Allen and 
Miss Hawtrey were invited to the Board to discuss their anxieties following 
representations made by them to the Board in which strong criticisms of day 
nurseries had been made, "I need hardly tell you that day nurseries are most 
unsatisfactory for children from 2 to 5, in fact they are very unhappy 
places. "83 the Nursery School Association had similar concern for this age 
group. In correspondence with the Board, they pleaded with the authorities to 
ensure that wartime nurseries were adequately equipped and staffed to meed the 
educational needs of young children. 
The Board was sympathetic to these views and in 1942 a further circular 
B/E. 1609 M/H 2710 was issued giving guidance to Local Authorities on staffing 
with special reference to the educational requirements of wartime nurseries. 
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Further to this a special child care division was set up at the Board of 
Education in 1942 to supervise and promote educational requirements. Although in 
comparison with the nurseries provided during the First World War, those 
provided during the Second had higher standards of accommodation, equipment and 
staffing, the N. S. A. remained critical of the standards provided in most day 
nurseries. The National Union of Women Teachers were in agreement with the 
N. S. A. over staffing, in August 1941 they wrote to the Board stating that 
children between the ages of two and five should be in the charge of teachers 
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who were properly trained and qualified, "Just as children under the age of two 
years should be under the control of people trained in the care of children at 
that particular stage of development, so those over the age of two should be 
under the charge of persons adequately trained to meet their psychological 
needs. "85 Ths psychological needs of young children were also of interest to the 
Mental Health Emergency Committee* who were concerned that these needs might be 
neglected in war time nurseries. They wrote to the Ministry of Health and the 
Board of Education suggesting that the Committee might be of some assistance in 
this matter. "Whilst agreeing wholeheartedly with the view now universally held 
that the first five years of a child's life are vitally important for securing 
its sound physical development. the Committee wishes to emphasise the equal 
importance of these formative years for character building and for insuring a 
sound mental and emotional development. These sides of a child's life are too 
apt to be neglected, and the Committee feels that it may be of some assistance 
to the Ministry and to the Board in this connection. "86 It was agreed that the 
Committee would appoint certificated teachers to work as nursery organisers 
offering an advisory service to war nurseries and to work closely with the 
Board's inspectors in order "to try to supplement the lack of knowledge of the 
staff of nurseries whoare often without experience or training in the handling 
of groups of children. " 
The Board of Education had supported the extension of day nursery 
provision with some reluctance and towards the end of the war, officials at the 
Board were concerned to re-emphasize the temporary nature of day care in order 
"to seize the opportunity offered by war time expansion to establish the nursery 
family at the bottom end of the educational ladder. "87 Early in 1943, 
R. A. Butler, in preparation for the 1944 Education Act, wrote to the Ministry of 
* The Committee represented the following organisations, Central Association for 
Mental Welfare; Child Guidance Council; National Council for Mental Hygiene; 
Association of Mental Health Workers; Association of Psychiatric Social workers. 
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Health on the question of provision to be made for pre-school children after the 
war. "It is undesirable that there should be competition between the authorities 
in regard to provision for children between two and five, and you have yourself 
told me that in your opinion provision for this age group falls in my sphere 
rather than yours. "88 In reply, The Minister of Health agreed that if the Board 
made some provision for mothers who were forced to work by extending the opening 
hours of nursery schools where necessary, there would be no need for extensive 
provision of day nurseries. 
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Brown also agreed with Butler that the war time 
nurseries should remain under the control of the Welfare authorities for the 
duration of the war but suggested that when the war ended they might be 
"transferred to the Local Education Authorities and converted into Nursery 
Schools. " 
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The attention of groups and organisations interested in early child care 
and education, now turned to plans for educational reform. In January 1943, in 
the Times Educational Supplement, the N. S. A. pressed for nursery education to be 
part of reconstruction policies. They argued that good homes with parents 
trained in housecraft and parentcraft must be the basis of any reconstruction 
policy but in relation to the pre-school child, there was a need for family care 
to be supplemented by the nursery school. They suggested that no home could meet 
all the needs of the child after dependent infancy and that the nursery school 
working in cooperation with the parents provided a natural extension to home. 
The child could learn to take his place in the world and was also "under 
constant and organised observation by people aware of the close interdependence 
of physical and psychological health. "91 The N. S. A. also published a pamphlet 
entitled "The First Stage in Education" outlining in detail the importance of 
nursery education and suggesting that a special Nursery School department should 
be created at the Board of Education. The association also held an exhibition at 
Harrods, organised by Lady Allen of Hurstwood, in May 1943. It was called 
"Learning to Live" and was opened by Mrs. Butler. 
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In June of that year, 
Mr. Butler received a letter from the Committee on Woman Power urging him to view 
405 
the first stage of education as being equal to the secondary stage in postwar 
reconstruction plans and that "Nursery School methods should be developed 
throughout the whole of this first stage of education. " In the following month 
the President received a deputation from this Committee* who argued that the 
suggestion that war time nurseries should become nursery schools in the post war 
period was against the aims of educationalists who wished to see child centred 
methods of nursery education extended to the 5 to 7 year olds. 
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The N. S. A. also 
supported the notion that nursery schools up to the age of seven, provided 
universally, should be the first stage in a National System of Education. 
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The 
National Union of Teachers were against this proposal. Their deputation, 
received by the Board in July 1943, insisted that, "They objected strongly to 
the 2-7 nursery school, " rather than the N. U. T. wanted to extend infant schools 
down to the age of two. They believed that nursery classes attached to infant 
schools were preferable to nursery schools. It appears that their main fear was 
that shortages of staff would lead to the employment of reservists and a 
consequent dilution of the teaching profession. 
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The Medical Women's Federation 
were also in favour of nursery schools for three to five year olds and suggested 
to the Board that they should promote close cooperation between the nursery 
school and various health services, such as child welfare centres, health 
visitors, schools, nurses and doctors. They were concerned that nursery schools 
should continue to play a part in improving standards of maternal cae and that 
close cooperation between agencies should have this as their goal. It was also 
their opinion that the two to three year olds presented a special problem 
because this age group differed markedly from three to five year olds. "Their 
mental growth is still such that they need a much higher degree of individual 
attention than the older children and therefore a consistently higher proportion 
* The deputation consisted of the following: - Miss Irene Ward M. P.; Miss Eleanor 
Rathbone M. P.; Lady Astor M. P.; Mrs. Wright M. P.; Viscountess Davidson M. P.; 
Dr. Summerskill M. P.; Miss Hawtrey; Miss Harford; Miss Adam; Mrs. Wood. 
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of staff is required. Similarly, their physical development necessitates a 
closer and more experienced degree of supervision. " They went on to stress to 
the Board that no attempt should be made to provide for this age group until it 
was possible to provide the high standards that satisfactory care demanded. 
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As far as can be judged, only the National Society of Children's 
Nurseries supported the notion that day nurseries for all age groups under five 
should play a part in providing an improved social service to the mother. In a 
booklet outlining a four year plan, the Society suggested that after the war and 
as a permanent feature of the country's social services, nurseries on a large 
and increasing scale would be required to meet the needs of working women, to 
give mothers a day of rest and to provide care in emergencies, such as sickness 
or a death in a family. 
97 
They sent a deputation to the Ministry of Health but 
little attention was paid to their suggestions. The Ministry endorsed the view 
expressed in Brown's reply to Butler, thus giving further confirmation of their 
lack of commitment towards extensive day care provision after the war. It was 
the view of the Ministry that day nurseries under their control at this time 
were "a war time hybrid -a combination of day nursery and nursery school - 
which had no place in peacetime. "98 
On the 22nd November 1944, Local Authorities received a memorandum from 
the ministry of Health stating that, given the anticipated closure of wartime 
nurseries, special training courses for staffing these nurseries would end on 
the 1st January 1945. This memorandum heralded the closure of nurseries that 
took place between 1945 and 1946. In January 1945 there were 1,431, full time 
nurseries with places for 67,749 children and 104 part time nurseries with 
places for 2,006 children. In 1946, the number of day care places declined 
rapidly when the wartime nurseries merged into a peacetime service of day 
nurseries, nursery schools and nursery classes. By the end of 1946, only 915 of 
these nurseries remained as day nurseries, 276 had been converted into nursery 
schools and classes while 167 had been closed owing to reductions in numbers 




early closures had resulted in questions in the House of Commons by pro-nursery 
Members of Parliament. The replies of the Ministers concerned reflected their 
agreed policy outlined above, that wartime nurseries had been a temporary 
measure related to wartime production and that plans were being made to extend 
nursery provision along the lines of nursery schools under the supervision of 
the Board and that wherever possible wartime nurseries would be transferred to 
the Board for this purpose. 
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Further closures led to a brief House of Commons debate on the future of 
wartime nurseries on the 9th March 1945. Pro-nursery members mainly argued for 
their retention because of their potential use as welfare agencies to support 
the W. C. F. H. It was suggested that wartime nurseries to release female domestic 
labour should be changed to one which provided a welfare service for the mother 
in the family. A variety of ways were suggested for how nurseries could help and 
included the improved teaching of mothercraft, providing a safety valve for 
families living in poor conditions, and reducing marital tension by giving 
parents a break away from children. It was also suggested that as a welfare 
nurseries might halt the flight away from parenthood and thus face the problem 
of the declining birth rate. 
101 
In reply, Miss Horsbrugh of the Ministry of 
Health, insisted that nurseries were only being closed where there was lack of 
demand and that it was not the intention of the Ministry to close nurseries that 
had a sufficient number of children attending. In terms of cost effectiveness, 
however, she stressed that poorly attended nurseries could not be justified. As 
to the future, the 100 percent exchequer grant was a war grant and as such could 
not be continued after the war so other funding would be necessary if nurseries 
were kept and used for a different purpose. She concluded that it was 
anticipated that in future nursery schools would be provided for pre-school 
children thus the demand for day care would be further reduced. 
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The debate, although brief, reflected the widespread concern with the 
future of the family after the war and the need for further measures to support 
the family but it also gave some indication that there were many people who 
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believed that nurseries had a role to play in peace time. It therefore gave rise 
to further discussions at the Ministry of Health, especially as their regional 
advisors on war time nurseries also informed them that there was a strong case 
for continuing some forms of provision because emergency conditions were likely 
to persist some time after the war. Letters expressing a similar view had been 
received from the Standing Joint Committee of Working Women's Organisations. 
Further to this, child care professionals, many of whom favoured nursery 
schooling to day care, were also, for differing reasons, concerned with the 
closure of wartime nurseries. On the 27th April 1945, a deputation consisting of 
professionals involved in child education and child welfare was received by the 
Ministers of Health and Education. * This influential group stated that they were 
in favour of the provision of nursery schools and classes but they also believed 
that day nurseries had a part to play in future provision. Most of the 
discussion, however, focused upon their concern with the adequate training of 
staff for nurseries. They feared that the rapid closure of wartime nurseries 
would jeopardise the gains that had been made during the war. They wished to see 
the Child Care Reserve course maintained until the new nursery nurse training 
scheme for 16 to 18 year olds presently being revised and improved had been full 
established. Given the diverse interests of this deputation within the sphere of 
childcare and in particular the active support that many members had given to 
nursery schools as well as the criticisms they had made of day care provision, 
* The organisations represented were The National Council for Maternity and 
Child Welfare, The Association of Nursery Training Colleges, The Association of 
Teachers in Colleges and Training Departments, The National Association of 
Nursery Matrons, The National Froebel Foundation, The National Society of 
Children's Nurseries, The Nursery School Association, The Soldiers, Sailors and 
Airforce Family Association, Crusade of Rescue, Dr. Barnardo's Homes, The Board 
of Guardians and Trustees for the relief of the Jewish Poor, National Children's 
Home and Orphanage and The Shaftesbury Homes. 
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it is not surprising that they concentrated upon the quality of staff in 
nurseries but they did go on to point out the value of war time nurseries as an 
emergency service in the early years following the war. The deputation believed 
that the disruption of family life was likely to continue for a while after the 
war and that war time nurseries supported by a direct grant from the Ministry of 
Health, would help to solve the problems caused by the disruption. They, 
therefore, made a point of discussing the difficulty of discovering family needs 
and its relationship to articulated demand. They asserted that as war time 
factories closed ending one form of need it was essential that other forms of 
need associated with family life should be taken into consideration, thus 
broadening the category of defined users of day nurseries, before the conclusion 
was drawn that there was no demand for this service. In conclusion, the 
deputation stressed that a movement for improved child welfare had gained 
momentum during the war and therefore "no existing service should be disbanded 
until we have something better to put in its place. "103 
Following a further assessment of the situation at the Ministry of 
Health, Miss Horsbrugh concluded that, given the doubts expressed by the Public 
Accounts Committee, over whether the additional woman power released by 
nurseries had been worth the cost, there would be little government support for 
maintaining nurseries on the basis of the demand for female labour after the 
war. She believed, however, that a case could be made for the continuation of 
war time nurseries for a period after the war until "normal" conditions returned 
and she went on to suggest that they should be financially supported by a 50% 
exchequer grant with the rest of the costs to be found from the rates. 
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The 
Labour Government came into power in the Summer of that year and this policy was 
confirmed later in the year by Aneurin Bevan in the House of Commons. He stated 
that existing financial arrangements would continue until the 31st March 1946, 
following this the welfare authorities would receive 50 percent exchequer grant 
for their day nurseries on a par with that received by the Local Education 
Authorities for nursery schools and classes. 
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In December 1945, a joint 
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circular M. O. H. 221/45; M. O. E. 75 was issued stating that in the interests of 
the child, no less than for the benefit of the mother, the proper place for the 
child under two was at home. They were also of the opinion that under normal 
peace time conditions, the right policy to pursue would be to positively 
discourage mothers of children under two from going out to work: Daycare should 
only be provided to meet special needs. 
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As from the first of April 1946, the 
war time limitation of admitting only the children of working mothers was 
removed so if space was available the welfare authorities were able to admit 
children of non-working mothers. 
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The decision to halve the grant did little to ensure the future of war 
time nurseries especially as Local Authorities were directed to maintain them 
only where there was sufficient demand to make them a viable proposition. On the 
question of the official interpretation of demand for nursery provision, there 
is often a considerable gap between official estimations of the need for this 
service as perceived by those professionally concerned with childcare and by the 
likely users of this service. This was the case regarding evacuation of-the 
underfives to residential nurseries where the authorities based their assessment 
of demand on the interpreted demand of underfives panel who as described acted 
as a "gate keeper" controlling demand. The opposite occurred when the Ministry 
of Labour required the release of labour, nurseries were opened to encourage use 
and to meet future rather than existing demand. The gap between the war time and 
peace time demand for female labour was bound to have an important effect on 
demand during the early years of peace but little account was taken of this. 
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Instead the fall in demand which occurred when women were no longer needed in 
the jobs they occupied during the war was accepted as typical for the future. 
This coupled with the negative attitudes of the health authorities towards day 
care, especially for children under two, was sufficient to seal the fate of day 
nurseries. Furthermore, apart from the lifting of the restriction on non-working 
mothers, little was done to confront the problem highlighted by child care 
professionals, who had suggested that if constructive use was to made of day 
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nurseries as welfare agencies after the war, steps needed to be taken to 
publicise the benefits of these nurseries for mothers in order to encourage 
their use as a service to the family. Instead they were defined as a special 
service for families in need, thus any hope that wartime nurseries would provide 
the basis for a growing service of daycare which would be expanded and improved 
in peace time was unjustified. 
As Penny Summerfield's analysis shows, there were tensions underlying 
the cooperation between the departments of state to provide a wartime nursery 
scheme but this was not confined to the Ministry of Health and the Ministry of 
Labour. The Board of Education was also centrally involved in organising the 
scheme. This cooperation ended with the war when again there was greater concern 
with overlapping of provision rather than with integration to provide a 
comprehensive service to meet the needs of women and children. The wartime 
experiment had also convinced the authorities concerned that the cost of daycare 
provision was too high for its widespread use as a method of releasing female 
labour in peace time. On the question of the best use of labour resources, the 
war time experience had endorsed the prewar view that it was better if the 
mothers of young children devoted their time to childcare rather than paid 
employment. There was, however, still the question of the ability of the 
W. C. F. H. to perform its child rearing function. It was agreed that in some 
circumstances the mother might still be forced to work due to financial 
necessity, (it was hoped that such circumstances would decline in the postwar 
period given the anticipated reforms in the social security system), so some day 
care provision would be necessary. In addition it was accepted that other home 
conditions such as poor housing, overcrowding, family crises, tension in family 
relationships and "defects" in mothering might also create a need for daycare. 
Hence the policy of the Ministry of Health, at the end of the war to discourage 
mothers from working and to offer daycare places for reasons of social welfare 
for an interim period until conditions returned to "normal". It would appear 
that the Ministry now believed that higher standards of childcare in the family 
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could be anticipated in the future given the welfare plans being made to provide 
services for and supervision of the family in postwar Britain, thus reducing the 
need for daycare to ensure the health and welfare of young children amongst the 
poorer sections of the working class. 
The nursery school movement also powerfully projected the notion that 
nursery provision assisted rather than replaced maternal care in the family. 
This had been the aim of nursery enthusiasts prior to the war and they continued 
to promote this during the war when plans for postwar reconstruction were 
discussed. In this respect the movement reflected the predominant view that the 
man supported family in which women's primary role was that of wife and mother 
was the normal family form. The movement put the interests of children above 
those of women and when women's interests were taken into consideration it was 
as dependent mothers rather than as independent working mothers. Although a 
small number of nursery schools before the war stayed open long enough to help 
working mothers, very few of the leaders of the nursery movement supported or 
advanced the view that nursery provision, by enabling women to work, was an 
important measure to secure the economic emancipation of working class women, at 
least in terms of their dependence on the male wage. A similar position was 
adopted by the maternity and child welfare movement, hence there was no 
discussion of the view expressed from the floor by the delegate to the National 
Conference on Maternity and Child Welfare in 1943, who argued that nursery 
provision should be developed in a way that met the needs of working mothers as 
well as providing an environment which enhanced all aspects of child 
development. Instead there was a negative emphasis on the inability of day 
nurseries to meet the social, mental and emotional needs of the underfives 
rather than a positive emphasis on reform to secure nurseries which catered for 
these needs and provided a service, (most importantly with opening hours which 
corresponded to hours of paid employment) to support working mothers. 
Apart from the nursery movement's emphasis on nursery provision to 
support maternal care in the family, there was a lack of unity in the movement's 
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approach to future provision. Prior to the war, the middle class professional 
leadership of the movement had been divided in their views onthe form nursery 
provision should take and the nursery school wing of the movement took little 
interest in daycare except to criticize these agencies for their inability to 
meet the educational needs of pre-school children. To some extent during the 
war, steps were taken to solve this problem in wartime nurseries by the measures 
adopted to train staff and to ensure that all nurseries had workers to provide 
play activities for the children. It is clear that in existing conditions 
provision fell short of an "ideal" form of care for children but this does not 
necessarily mean that the wartime nursery scheme had nothing to offer for the 
future care of pre-school children, outside the family, if their limitations 
were overcome. This, however, was not the attitude adopted by the nursery 
movement. Instead previous divisions surfaced once more towards the end of the 
war when discussions on postwar provision were taking place, with 
educationalists in particular, critical of daycare, actively supporting nursery 
schools as the best form of nursery care after the war. This strengthened the 
Ministry of Health's ability to withdraw support from the continuation of war 
nurseries as agencies of daycare in peace time. By the time the nursery movement 
attempted to unify its approach, as typified by the deputation of professionals 
concerned with nursery provision in April 1945, important decisions on the 
future of wartime nurseries had already been made. Wherever possible they were 
to be transferred to the Ministry of Education to be used as nursery 
schools, others were lost when buildings were returned to their peace time use 
and the remainder were left to the control of local welfare authorities. The 
continued existence of the latter depended on local support which varied 
considerably from area to area and in many areas, the medical officers of health 
in overall charge of these nurseries were convinced that they had little value 
in promoting the health of young children. 
The nursery movement's stress on the ability of nurseries to raise 
standards of childcare led to an ambiguous support of the wartime nursery 
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scheme. On the one hand, they supported the extension of nursery provision both 
in terms of wartime needs and as a strategy that would further their widespread 
acceptance as effective agencies of childcare and education. On the other hand, 
they were concerned that the standards which characterised the hastily 
established nurseries set up to meet the labour crisis, were not up to a 
standard which they could endorse without qualifications. Hence the criticism of 
many professionals about the risks of infection, the need for qualified teaching 
staff and the individual attention needed by "tweenies". How far these 
criticisms were of primary importance in decision making about the future care 
of pre-school children is difficult to assess. Both the Ministries involved were 
concerned to maintain standards but the officers concerned with the wartime 
nursery scheme appeared to be satisfied that in the main the welfare of children 
had been secured. It would appear that doubts over their cost effectiveness as 
agencies of labour release was of more importance given that officers at the 
Ministries were aware that Treasury support would not be forthcoming after the 
war and that the Public Accounts Committee had concluded that day nurseries were 
not cost effective agencies. This endorsed the prewar view of daycare as a 
limited form of welfare provision to meed special needs. This effectively halted 
any radical plans for these agencies that the Ministry might have been persuaded 
to adopt in relation to postwar demand for female labour. Instead it confirmed 
the earlier definition of war nurseries as a "wartime hybrid" which had no place 
in peacetime. 
Of equal importance was the Board of Education's determination to be the 
principal department in the control and supervision of the development of 
children over two years of age. At the beginning of the war, the Board was not 
in a position to assume overall control over wartime nursery provision because 
they had no authority to provide for children under two, but officers were 
anxious that their predominant prewar position over the development of nurseries 
should be re-established after the war. A return to the prewar position appears 
to have suited the Ministry of Health who in relation to the welfare of pre- 
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school children were concentrating their efforts on plans to extend and improve 
maternal care in the family. Within the reforming framework of the anticipated 
National Health Service. This left the supervision of the under twos to the 
Ministry of Health who displayed a marked degree of consensus in supporting the 
view that their development was best secured in the family rather than in the 
nursery. The criticisms of war nurseries expressed by various interested groups 
may have had the effect of reinforcing the Ministry of Health's prewar attitude 
towards daycare but it is doubtful whether they played a more major role than 
this in policy decisions taken over the future of these nurseries. Furthermore, 
there is no evidence that the Ministry was influenced by the alarmist 
speculations on the harmful effects of nursery care on the emotional development 
of young children, expressed in leading articles in the British Medical Journal. 
It was suggested that "the loneliness involved in separation from home may be 
not only undesirable but lethal"11° and that the destructive impulses 
characteristic of the early period of emotional development were unlikely to be 
adequately resolved in the nursery reared child "the Age of Resistance may thus 
be prolonged to adolescence of adult life in the form of bitterness, 
irresponsibility or delinquency. "ill Neither, would it appear, were officers at 
the Ministry of'Health influenced by developmental psychologists or more 
specifically by the work of influential childcare experts such as Isaacs, 
Winnicott and Bowlby who saw in the "new science" of psychoanalysis a form of 
knowledge which would perfect understanding of the emotional development of 
children. 
Towards higher standards of childcare in the family 
As commentators of the time observed, the disruption of family life that 
took place during the war focused attention on standards of childcare in the 
family which fuelled the growing interest in all aspects of child development. 
Planning for social reforms after the war soon became an integral part of 
government policy and the restoration of the family was at the centre of 
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policies for postwar reconstruction. Moreover, given the anxiety expressed over 
the declining birth rate, much attention was devoted to the reproductive and 
childrearing function of the mother in the family. This aspect of social policy 
will be examined in detail in the next chapter but it is important to note here 
that the disruption of family life gave rise to social policies during the war, 
which attempted to maintain standards of childcare in spite of wartime 
conditions so as to facilitate improved standards after the war. 
By this time, many professionals interested in childcare in the family, 
including those involved in the discipline of social medicine, 
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were convinced 
that family income was the main factor conditioning standards of maternal and 
child health. Reforms with regard to the financial security of the working class 
family were anticipated as part of welfare policies after the war but some steps 
were taken prior to this. War on the home front in a "people's war" meant that 
the need for state assistance went beyond that required by the poorer sections 
of the working class. This encouraged growing support for the demand for 
universal measures to meet the reproduction needs of the family and for the view 
that those requiring financial assistance should be given it without the social 
stigma which was attached to the Poor Law. * The care of evacuated children, as 
described above, had necessitated the extension of state financial assistance 
outside the Poor Law and had also focused attention on the need to secure an 
expansion of female domestic labour in the reception areas. The latter produced 
a programme of propaganda to encourage women to respond but it also produced 
limited measures such as the provision of nurseries and feeding centres to 
relieve some of the burden placed on housewives and mothers. The state 
evacuation scheme, with its primary aim of securing the physical safety of 
* As an element in this trend the U. A. B. set up to deal with the problem of long 
term unemployment, became the Assistance Board which dealt with a wide variety 
of social needs. In 1940, the Old Age and Widows Pension Act empowered the Board 
to pay supplementary pensions based on proven needs. 
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children, was soon forced to broaden its boundaries to include aspects of child 
welfare. Although there was some reluctance on the part of government to 
introduce compulsory measures with regard to the domestic ordering of family 
life, preferring to rely on social and moral pressures to secure places for 
young evacuees especially mothers with young infants, measures to supervise 
their welfare were adopted through the employment of teachers, welfare officers, 
health visitors and members of child guidance clinics. This trend endorsed the 
work of these agencies in terms of their value in promoting childcare in the 
family and their expertise in assisting families with problems relating to 
childcare. Improved welfare services were also seen as necessary to stem the 
flow of mothers and children back to the evacuation zone. 
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The maternity and 
child welfare measures developed during the interwar period were mainly directed 
towards those living in conditions of urban poverty which meant that there was 
little provision in the rural areas of the reception zone. In spite of staffing 
problems efforts were made to rectify the gaps in provision. Initially, infant 
welfare centres had been closed down and nurses told to report for special war 
duties but this strategy was soon reversed in favour of a policy which sought to 
maintain and improve child welfare. By 1941, there were more infant welfare 
centres in operation than in 1938, and home visiting had been restored to its 
prewar level. 
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These services were further extended after 1941. At the end of 
1941, there were 2,832 Local Authority and 796 voluntary infant welfare centres 
and by the end of 1944, there were 2,994 Local Authority and 831 voluntary 
infant welfare centres. 
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The control of infectious diseases and an adequate distribution of food 
were also central to the state's policy of maintaining the health of children. 
Both evacuation and shelter life had accentuated the problems of contagion and 
infection and infestation from lice was a source of much anxiety. So much so, 
that in the early months of the war welfare clinics which had been closed in the 
evacuation zone were opened for the specific purpose of cleansing children. The 
Ministry of Health urged the Central Council for Health Education to distribute 
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propaganda on this problem. The Council, together with the Metropolitan Branch 
of the Society of Medical officers prepared a booklet "Health in the Shelter" 
together with posters to be located in all public shelters. The posters which 
were headed "THIS SHELTER GUARDS YOUR LIFE - YOU CAN GUARD YOUR HEALTH" 
displayed such dictums as "Where there is dirt there is danger; A clean body 
within and without is almost an insurance of health; Early treatment prevents 
bad effects of measles; Protect your children against Diptheria - Have them 
protected now! " 
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There was particular concern with the control of diptheria as 
health officials believed that the percentage of children immunized was at a 
dangerously low level. Deaths from this disease, amongst children were 
approximately 3,000 a year and the cost of treatment was high. Apart from the 
cost there was official concern with likely demand for hospital accommodation. 
"At the present time there are annually something like 30,000 cases of diptheria 
in England, costing about £1,000,000. We can realise that this might be a great 
strain on hospital accommodation during times of emergency. We are advised that 
this expenditures of money and effort would be avoided if the 75% mark could be 
obtained. " 
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This official judgement on the need to raise the percentage of 
children immunized led to introduction of free immunisation by the Ministry of 
Health in 1940. The scheme was vigorously promoted by a campaign based on 
intensive local persuasion and dissemination of information supported by 
nationwide propaganda. Use was made of newspapers, magazines, broadcasts, films, 
window displays and posters. The scheme was also publicized in schools, churches 
and factories with teachers and especially health visitors playing a central 
role through informal talks to parents. In 1942, welfare authorities were asked 
to relieve health visitors of all except the most urgent of their normal duties 
for an intensive house to house mission of persuasion. 
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In that year, there 
was a reduction in the number of deaths from this disease, (from 2,641 in 1941 
to 1,826 in 1942), 
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a reduction which continued in the years that followed. 
"By 1945, about 58 percent of children under fifteen in England and wales had 
been immunised and as compared with the pre-war level, the yearly number of 
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diptheria cases had been almost halved, and the death rate had fallen by two- 
thirds. "120 In July 1942, the Minister of Health set up an Advisory Committee on 
mothers and young childen specifically to advise him on relevant subjects and it 
was at the suggestion of this committee that health visitors were given the 
responsibility of promoting the immunisation scheme. 
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Food controls were also an integral part of government policy on the 
home front in order to avoid the worst aspects of shortages and to ensure that 
priority was given to the needs of the armed forces while securing a basic diet 
for the civilian population. A system of rationing was introduced to regulate 
consumption in a way that attempted to secure an equitable distribution of food. 
The decision was also taken to give priority to the nutritional needs of 
pregnant women and children. This was officially sanctioned in the belief that 
it was essential to protect this group from the effects of malnutrition "on the 
grounds of humanity and racial preservation. "122 In order to secure an adequate 
diet for all it was necessary to increase control over home production and on 
the advice of the Scientific Sub-Committee of the Ministry of Food, measures 
were taken to increase the production of milk, oatmeal, potatoes and vegetables. 
The Ministry of Health were concerned to promote the nutritional value of milk 
and to increase its consumption amongst pregnant women and children. Cheap or 
free milk had been available to children in schools since 1934 and in the early 
months of the war the Ministry, with little success, had pressurised local 
education authorities to increase their purchase of cheap milk. The authorities 
were reluctant to do so without exchequer support. 
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Given the anticipated rise 
in the price of milk due to take place on the 1st July 1940, the government took 
rapid steps to develop a National Milk Scheme. It was considered extravagant to 
subsidise the price of milk, so, in June 1940, the War Cabinet approved the more 
economical scheme of making milk available at a reduced price or free to special 
classes at an estimated cost of £7,500,000 a year to the Exchequer. 
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The 
scheme, which entitled all children under five and expectant and nursing mothers 
to one pint of milk a day for 2d or free in necessitous circumstances, came into 
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operation in July 1940. In case of shortage this group had first call on a daily 
pint of milk and if the condition of the expectant or nursing mother was 
abnormal she was entitled to two pints daily. The bottle fed baby was also 
entitled to receive up to two pints daily at the reduced price or the equivalent 
in special National Dried Milk. This group were also entitled to four eggs each 
for every one available to the ordinary consumer. 
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The Government food policy, which attempted to ensure that the civilian 
population received a nutritious basic diet, also supported the trend towards 
the use of experts in the Science of nutrition. A committee of nutritional 
experts was appointed to advise the Food Policy Committee of the War Cabinet, 
and they worked out a "Basal Diet" which, if the worst came to the worst, would 
be sufficient to maintain the health and basic metabolic processes of the 
population. Although the basal diet was rejected, the influence of the committee 
was apparent in the numerous pamphlets issued by the Ministry of Food to 
encourage housewives to make the best nutritional use of the foods available. 
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What was envisaged by the War Cabinet was a food policy "more. closely related to 
the minimum possible disturbance of existing habits of consumption and existing 
practice of agriculture. "127 But the Scientific Committee's emphasis on vitamins 
being essential for the maintenance of good health not only meant that there was 
much propaganda issued on "cooking to preserve vitamins" but also resulted in 
special provision of vitamin supplements for the underfives. 
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Vitamin D was 
added to National Dried Milk, Vitamin C was made available through orange juice 
and blackcurrant juice or puree and National rose hip syrup was produced. These 
were available free or very cheap to children under two. Vitamins A and D were 
provided through cod liver oil at a cheap price or free to children under 
five. 
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From April 1942, the milk scheme and the vitamin scheme were merged and 
procedures to obtain these foods were simplified but the vitamin food scheme 
proved to be less popular than the national milk scheme. 
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The food policy 
committee also suggested that cheap food should be made available to the poorer 




Such a concern, coupled to the need to ensure the provision of cooked 
food to the population in case of emergency, assisted the expansion of the 
school meals service. Prior to the war, only about 2.5 percent of the elementary 
school population received school meals; 
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that is necessitous children which 
meant only cases where children showed actual signs of undernourishment. * 
Furthermore, the meals were of poor quality and usually served in feeding 
centres which carried a severe social stigma. According to a Board of Education 
official, school meals "still retained in 1939 a "charity" outlook which was 
only too often reflected in the poverty of the meals and the lack of 
decencies. 
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In spite of the government's concern to establish and extend 
school meals in the reception areas to meet the needs of evacuated children, 
little progess was made until Attlee placed the matter before the Food Policy 
Committtee. Attlee was of the opinion that communal feeding should play an 
important part in the control of food consumption during the war because it made 
the most economical use of food, fuel and transport and in this respect school 
canteens would ensure that children received the right food as it would be 
possible to coordinate their diet with the availability of supplies. He also 
argued that school meals should be available for all children with no 
discrimination between those who paid and those who did not. His plan was 
supported by the Minister of Food, Lord Woolton, but initially there was 
resistance from the Board of Education who saw it as impractical and therefore 
continued to encourage expansion along established lines. ** The Board's 
reservations were swept aside when war tensions grew following the Battle of 
Britain and the concern over practical difficulties were allayed when the 
* In some areas, where children had to travel some distance to school, cheap 
meals were provided but these areas were the exceptions. 
** The Board had outlined five categories of need, necessitous children, those 
living a long way from school, evacuees, children of war workers and others, who 
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Ministry of Food established a chain of large emergency feeding depots around 
the main industrial areas. Until an emergency arose these depots were to be used 
to supply British Restaurants but this still left an unused capacity which was 
diverted to the provision of school meals. At the same time the variable 
exchequer grant was increased to a minimum of 70% and to a maximum of 95% and 
where a charge was made it covered the cost of food only. In spite of this, 
expansion was slow, so that in May 1943, when the Battle of the Atlantic made 
food supplies critical, Butler and Woolton made a joint approach to the 
Ministry of Works to secure agreement that new prefabricated buildings should be 
made available for use as school canteens. Target figures of two million school 
dinners by April 1944 and three million by April 1945 were set but by October 
1945 the total number of children receiving school meals was only 1,782,000.134 
The most significant aspect of the school meals and milk service was the 
acceptance by the Board of Education, during the war, that these services should 
become an integral part of educational provision for all children'in state: 
schools after the war. There was also widespread support for the demand that the 
service should be free to all and this included support from government 
officials. The Treasury, in particular, were in favour of benefits in kind 
rather than cash benefits and therefore preferred the option of free school 
meals rather than higher family allowances. 
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It was suggested that this was a 
method whereby the state could ensure that all children received an adequate 
amount of milk and a nutritionally balanced midday meal. The Board of Education 
had accepted that school meals, prior to the war had been of poor quality; the 
amount of meat provided was "ridiculously small" and "some necessitous parents 
would have provided a better meal at home"136 so there was agreement that for 
due to wartime conditions, could be accepted if a request for school meals was 
made by their parents. To encourage local authorities to make provision for 
these categories, school meals were supported by a variable exchequer grant from 
50% to 90%. 
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the proposed scheme to work in practice further expansion was necessary as well 
as measures to ensure that the nutritional content of the meals was adequate. To 
further advance the health of children, plans were made to extend the school 
medical service and to forge close links between this service and the 
anticipated National Health Service, in order to secure improved standards of 
maternity and child welfare. School meals were seen as a useful adjunct to this 
process whereby the state could maintain a greater degree of control over the 
health of the future generation. This aspect of state provision will be further 
discussed in the next chapter. 
Most government concern still focused on the health and education of 
children but the disruption of the family's traditional child rearing function 
caused by evacuation, the increased demand for female wage labour and the 
resulting extension of nursery provision also focused attention on the emotional 
health of children. The emotional security of children, now of primary interest 
to child psychologists adopting a psycho-analytic approach to child development, 
became another area of concern to many reformers interested in promoting the 
welfare of children. Although there was some anxiety, especially amongst the 
medical profession over the provision of day nurseries, most interest centred on 
the effects of evacuation and the care given to young children in residential 
nurseries. Overall the assessment made of evacuation and residential nurseries 
served to emphasise the important part played by the family and maternal care in 
ensuring the emotional stability of children. There was agreement amongst 
childcare experts such as Isaacs, Winnicott and Bowlby that evacuation served to 
highlight the fundamental nature of the family in terms of the strength of 
family relations and their importance in providing for the emotional security of 
children. Thus even where children adapted relatively easily to their "foster 
families", there was a keen sense of loss. Isaacs in an evacuation survey 
conducted in Cambridge, reported that "Of the importance of the family tie, we 
gained ample evidence. The children themselves, in essays which they wrote for 
us, whilst letting us enjoy the special flavour of their individual values, yet 
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showed us how dominant in their feelings is the love of home, of parents, of 
brothers and sisters, how intensely even the happily placed child may feel at 
the loss of his own family. "137 She was critical of the lack of understanding 
shown by the officials responsible for the evacuation scheme, towards the 
strength of family ties amongst the working classes and towards the need to 
provide a service which adopted an individual approach to the needs of children 
to ensure that they were placed with families suited to their needs. Isaacs 
concluded that, "the first great scheme for evacuation might have been far less 
of a failure, far more of a success, if it had been planned with more 
understanding of human nature, of the way ordinary parents and ordinary children 
feel and are likely to behave. "138 Bowlby also claimed that there was nothing 
surprising in the breakdown of evacuation to those who were involved in child 
guidance work, given their particular understanding of "the immense emotional 
importance of home and family life. "139 In his opinion too much emphasis had 
been placed on the effects of bad homes to the neglect of the good effects of 
the normal home, thus obscuring the truth "that every human being from birth to 
old age draws emotional sustenance and strength from those few people who 
constitute his home. " 
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He was particularly concerned to stress the importance 
of maternal care for the underfives and "the very great dangers to small 
children of being moved away from their mothers to the care of strangers for 
long periods. "141 To underline this Bowlby claimed that most recent research, 
(by this he meant his own research undertaken at the Child Guidance Clinic 
during the late thirties) indicated that "the prolonged separation of small 
children from their homes is one of the outstanding causes of the development of 
a criminal character. " 
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Winnicott, in his popular B. B. C. broadcasts, suggested that more could 
be learned from the difficulties associated with evacuation than from the 
successes and went on to explain to his audience the emotional feelings of the 
child separated from home and mother, which lay behind the series of adjustments 
necessary to adapt to the new family environment whilst mourning the old. 
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Winnicott stressed that it was important to recognise the distress of the child 
and the need for reassurance that this was a temporary loss. He further 
suggested that the return of the child would be based on a similar process of 
adjustment even though both parents and children were happy to be back together, 
and that it was important that parents recognised that they now had the 
responsibility of repairing "the damage done in their children's development by 
lack of continuity in their management. "143 The need for an individual approach, 
continuity of care (and conversely the harmful effects of separation of the 
infant and young child from the primary carer), and an understanding of the 
young child's mental and emotional needs were central elements in the approach 
adopted by the above experts in their advice on childcare and child rearing. 
Although prior to the war, their influence tended to be limited to the well 
educated professional classes, the interest taken during the war in the needs of 
children and the importance of the family in meeting these needs served to 
further extend their influence in the postwar period. The care of children in 
residential nurseries also attracted the attention of child psychologists. The 
most important study in this area during the war was that conducted by Anna 
Freud at a Hamptstead Nursery entitled "Infants without Families" which drew 
attention to the developmental problems associated with residential nurseries. 
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Much attention has been paid to the Second World War regarding the 
changing position of women and the effects of the demand for female wage labour 
and the social measures adopted to release women from their domestic 
responsibilities. Most recently, however, Penny Summerfield's research has shown 
that there has been a tendency to exaggerate the radical nature of this trend in 
terms of women's emancipation and that the policies adopted only marginally 
assisted women with their domestic responsibilities at a time when the war was 
making women's work in the family more difficult. Women were called on to cope 
with the problems of evacuation, rationing and shortages in most commodities. In 
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this respect, the important contribution made by women's domestic labour to the 
reproduction of the population gained some official recognition beyond the usual 
rhetoric but the policies implemented to assist and relieve women of some 
aspects of their domestic responsibilities only marginally reduced the time and 
effort needed. Penny Summerfield has convincingly argued that "Above all, what 
has been overlooked is that the great bulk of wartime domestic work was thrown 
back to the private sphere of a woman's own resources and those of her family, 
friends and neighbourhood, albeit parcelled in the rhetoric of the war 
effort. " 
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Even in the case of mothers with young children needed for war work, 
priority was given to encourage women to help each other either on a voluntary 
basis or through the official child minding scheme, rather than on the use of 
nurseries. Although the wartime nursery scheme gave more official support to 
working mothers than had previously been the case, the official attitude was 
that this was a temporary wartime measure. In spite of wartime conditions there 
was official interest in maintaining standards of childcare and attention paid 
to this encouraged the provision of social policies to advance childcare in the 
family and to maintain standards of care in nurseries. Although as Summerfield 
shows there was a marked degree of tension between the aims of the Ministry of 
Labour and the aims of the departments responsible for nursery provision, the 
common interest of the latter in maintaining standards of childcare was 
sufficient to overcome the previous tensions between them in order to produce a 
joint policy on nurseries for the duration of the war. This cooperation ended 
with the war when the pre-war bureaucratic divisions on the care of pre-school 
children were again instituted and a concern with overlapping of provision again 
predominated. Evacuation and residential nurseries also came under the scrutiny 
of childcare experts who were interested in the emotional development of pre- 
school children and although their work did not have any effect on the policy 
decisions taken on the closures and future of wartime nurseries, there was some 
recognition of the problems associated with residential care and the separation 
of the young infant from the mother. Although most officials were sceptical of 
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the ideas of child psychologists they were not totally ignored as the remarks 
made by Lowndes on the provision of residential care indicates, "It is 
interesting to note that the child guidance experts (whom I normally distrust on 
principle) have come out strongly in support of our policy on the ground that 
young children are in most circumstances better with their mothers and that 
there is a definite correlation between children who have been deprived of 
maternal care during their early years and those who subsequently come as 
problem children to child guidance clinics. "145 To fully understand government 
policy on the care of pre-school children at the end and after the Second World 
War it is necessary to examine a) the widespread concern expressed during the 
war at the breakdown of family life and its effects on the child rearing 
function of the family, b) how this concern together with the anxiety over the 
declining birthrate impinged on the measures proposed to re-establish the family 
at the centre of British society in plans for postwar reconstruction and c) the 
growing influence of childcare experts whose ideas on childcare and on child 
rearing practices in the family were influenced by development psychologists and 
more specifically by psycho-analytical thought on emotional development. 
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Chapter Six 
Preparing for Peace:. Social Reconstruction and the Working Class Family 
"I feel that in all the thinking and the planning which we are doing for 
the welfare of country and Empire, and our concern for other countries too, we 
women as home makers have a part to play and speaking as I do from my own dearly 
loved home, I must say that I keenly look forward to a great rebuilding of 
family life as soon as the war ends". 
(from the Queen's Speech. A broadcast made on 11th April 1943) 
The editor of "Mother and Child", commenting on the above speech was 
eager to point out that, "Bricks and mortar and every modern convenience, do not 
themselves constitute a home, the essential element is the outlook and 
physiological state of its inhabitants. "1 Social planners, discussing measures 
for postwar reconstruction were in agreement with the Editor that although a 
housing programme was an essential part of future plans, the financial security 
of the W. C. F. H. as well as the health and education of its members must also be 
an important part of the proposed measures. Similarly, there was much agreement 
that women as home makers had an essential part to play in the reconstitution of 
the family after the war. From the early months of the war there had been 
pressure on the Government to formulate social policies which would support 
family life and place it at the centre of Britain's recovery after the war. 
Plans for social reconstruction eventually culminated in a programme of social 
reform which materialised on a scale unthought of by any government since the 
First world War. 
2 
Social reforms constructed at this time did not include an 
explicit set of family policies but the legislation passed was based on a set of 
assumptions, regarding the family, relating to "both the pattern of 
responsibilities and dependencies within marriage and the duties of parents for 
their children or vice versa. "3 
When the coalition government took office in May 1940, the after effects 
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of Dunkirk and the fall of France produced a climate of opinion which included a 
growing concern with social questions and the role which the state should play 
in securing answers to social problems. As discussed in the previous chapter, 
wartime conditions also gave rise to an expansion of welfare provision in many 
spheres which had forced the Treasury to abandon its peacetime strategy of 
imposing the criteria which governed what the government and the taxpayer could 
afford. 
4 
The new government, aware of the increasing demand for planned social 
and economic reconstruction after the war (not least because of the well 
articulated support for this by influential bodies such as the P. E. P. and The 
Times), gave Arthur Greenwood special responsibility for postwar reconstruction. 
In the years that followed, it was Labour leaders who mainly took responsibility 
for policies relating to civilian affairs. 
5 
From 1943 onwards, they played an 
active part in developing policies of social reconstruction which, for the most 
part, reflected notions of social reform which had evolved during the interwar 
period. 
Reconstruction plans rested on the ability of the economy to maintain 
full employment. This was necessary for the revenue required to meet the 
consumption needs of the active work force, to fund the social security measures 
to protect the elderly, the temporary unemployed, the sick and the disabled and 
to provide health, welfare and education measures to secure the reproduction of 
the W. C. F. H. The problem of unemployment, which had dominated the years between 
the wars, was of marked interest to the reluctant collectivists Keynes and 
Beveridge who played leading roles in official discussions on future plans for 
employment and social security. Their views on unemployment and social security 
differed, "Keynes saw the weakness in the Market Economy as a deficiency in 
demand; Beveridge's view was that the demand for labour was not merely 
inadequate but misdirected. "6 In spite of Beveridge's wish to influence 
employment policy it was in the field of social security that he made his mark 
while official policy on securing full employment came under the influence of 
Keynes. By the outbreak of the war his economic doctrines "were on the verge of 
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becoming the economic orthodoxy of the centrist politicians of all parties. "7 In 
the Summer of 1940, Keynes was brought into the Treasury as an official advisor 
and according to his biographer, "The Second World War was fought according to 
Keynesian principles of finance and Keynesian analysis of aggregate demand and 
supply. "8 This meant a radical shift in Treasury procedures, the construction of 
the first official statistics of national income and expenditure and a recasting 
of the budget "in explicit macro-economic terms rather than Treasury accounting 
terms a shift in strategy which became the basis of the economy after the war. "9 
Keynesian doctrine asserted that major economic problems such as 
inflation or the underemployment of resources, could be solved by government 
intervention in the market by the mechanism of adjusting aggregate demand. This 
necessitated an attempt to estimate the gap between effective demand and the 
value of goods and services and a government decision to budget for a deficit or 
a surplus according to the specific economic problem. Economic expansion with 
the aim of full employment in Britain also meant avoiding a repetition of the 
slump conditions which had characterised the "world" market in the interwar 
period. Therefore, Keynes was also interested in shaping policies which would 
facilitate the peacetime expansion of the international capitalist system and 
went on to play a leading part in official discussion which led to the creation 
of the Bretton Woods Institutions and the International Monetary Fund. Given the 
active part played by Keynes in international affairs, his direct contribution 
to the 1944 Government White Paper on Employment Policy was minimal although he 
gave some overall supervision and made some drafting contributions. The overall 
approach of the Paper was influenced by the Keynesian doctrine but many of those 
who supported his methods of intervention were disappointed that the war cabinet 
reconstruction committee vetoed the use of financial and fiscal devices to prime 
the pump of aggregate demand except in the last resort. The government 
anticipated that initially there would be a shortage of labour and what was 
required in the long run was a controlled maintenance of demand with an emphasis 
on "exports, and action to influence the level of private investment, including 
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public works. "1° There was also some notion that it was important to regulate 
working class consumption so as to more effectively manage consumer demand in 
the domestic market. More importantly regarding the development of social 
policies, it was envisaged that there would be an incease in central and local 
government spending. It was suggested that all these elements would encourage a 
level of aggregate demand to secure full employment, thus underlining the 
development of an economic strategy which "marked the acceptance of Keynes' 
approach at the highest levels. "11 
Keynes, like Beveridge, saw full employment and social welfare as 
indivisibly linked within the advanced capitalist economy as the former was 
necessary to generate a surplus to fund the latter through state benefits and 
health, education and welfare services, which would redistribute a controlled 
proportion of the surplus back to the working classes. Such a strategy could 
serve a dual role of securing the reproduction needs of the working classes 
while giving the government further control over the consumption level of this 
class and hence over an aspect of aggregate demand. Keynes endorsed Beveridge's 
proposals for reforming the social security system and more specifically he was 
in favour of family allowances. In "How to pay the War", Keynes, concerned to 
control inflation, argued that some form of compulsory borrowing through 
deduction in wages would be necessary and recommended a system of family 
allowances of 5s per week per child up to the age of fifteen in order to protect 
the living standards of lower income groups. By this time. the utility of this 
aspect of family allowances in wages was accepted by the Treasury although 
Treasury officials continued to pursue delaying tactics in order to achieve a 
scheme of lower expenditue to the level envisaged by the Beveridge Report. 
12 
The Beveridge Report was based on the work of the Committee of Social 
Insurance and Allied Services appointed by Arthur Greenwood in June 1941 
following pressure for reform by the T. U. C. At the time it was not seen by the 
Government as a step towards an extensive programme of social reconstruction but 
rather as a procedure to rationalise the anomalies which existed in state 
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benefits. When Beveridge was appointed to Chair the Committee, he saw this as an 
opportunity for major changes to solve the problem of poverty. The resulting 
Report published in 1942 was, in the main, a vehicle for Beveridge's own ideas 
on a form of income maintenance which would alleviate some of the economic 
uncertainties experienced by the W. C. F. H. Informed opinion, of the time, held to 
the view that poverty due to low wages was in decline and would be eradicated in 
the period of postwar economic growth. Beveridge accepted this assumption and 
further assumed that the Government would employ strategies to secure full 
employment after the war. Therefore he argued that through the medium of social 
insurance plus family allowances it would be possible to meet the financial 
needs of the W. C. F. H. "from cradle to the grave" if a National Health Service 
complemented the financial reforms. A safety net of means tested National 
Assistance was to underpin the scheme but it was envisaged that this would play 
only a minor role in an economy based on full employment. 
Beveridge saw family allowances in wages as an essential element of the 
overall social security scheme which would solve the problem of overlap between 
wages and benefits. Without family allowances, it might be possible in some 
instances, for a large family to receive more in benefits then from wage 
earning. Official concern with overlapping was based not so much on the numbers 
of such cases which were relatively few but on the disproportionate effect on 
the work ethic which overlapping might have on future generations. 
13 
It was 
Beveridge's aim to secure a national minimum income with a health service to 
ensure fitness. He envisaged that social security would be mainly based on 
insurance contributions with benefits to meet needs. * However, Beveridge's 
concept of need was largely conceived in terms of covering the interrupted 
* Beveridge's plans for social security were based on the notion of "pooling 
risks" whereby, the State, employers and employees would contribute to a fund 
covering defined risks. This also necessitated the provision of a safety net 
which was conceived as a means tested public assistance scheme to underpin the 
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earnings of workers, therefore, given that women's labour was crucially divided 
between waged and domestic labour, their needs placed them in a special economic 
category which posed specific problems. In an economy which relied upon the 
"unpaid" female domestic labour, what kind of cover could be provided for 
married women, separated and divorced women, domestic single women, unsupported 
mothers and common law wives? An attempt to provide cover for this heterogeneous 
group meant that there were further significant assumptions, relating to the 
position of women, underpinning Beveridge's proposals. 
Within the form of macro-economic theory which mainly engaged the 
attention of Keynes, little thought was given to the sexual division of labour 
either in the sphere of production or in the domestic sphere. In particular, the 
household remained an unopened black box which consumed goods and services and 
provided labour, but little or no attention was paid to the nature of the 
relationship between male wage labour, female wage labour and female domestic 
labour. In dealing with the needs of women in the W. C. F. H., Beveridge had to 
open the box and proceed to make judgements on the economic relations contained 
therein. Social reconstruction for Beveridge, not only implied full employment 
and national fitness but also meant the construction of a social security system 
which reinforced and perpetuated the inegalitarian relationship between husband 
and wife in which the work of the housewife and mother as well as of daughters 
contd. insurance system. Beveridge aimed to cover all wage dependent households, 
and to do so constructed seven categories to be covered by social security. (1) 
employees, (2) self employed (3) housewives (4) those above working age (5) 
those below working age (6) the blind and disabled (7) others of working age fit 
for work. Seven forms of cash benefits were constructed to cover the prescribed 
social needs. (1) family allowance (2) old age pensions (3) sickness benefits, 
disability benefits and industrial injury (4) unemployment benefit (5) funeral 
expenses (6) loss grants for the self employed (7) special provision for married 
women. 
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caring for elderly parents would continue to play a crucial but economically 
subordinate part in the reproduction of the future, existing and past workforce. 
The past piecemeal development of income maintenance policies and their 
inadequate nature was most acutely to be seen in the existing provision made for 
women. "At one end of the scale was the employed single woman, who enjoyed 
virtually the same rights as a male contributor - provided that she did not 
marry. At the other end of the scale was the divorcee, the deserted mother, and 
the spinster caring for elderly relatives - for whom there was no social 
14 
security provision except public assistance. " 
Beveridge initially hoped to provide some form of financial support 
outside public assistance for all women with domestic responsibilities but 
inevitably from the beginning he was most concerned with the dual and 
interrelated roles of the housewife and mother who would produce and reproduce 
the future generations, thus in Beveridge's words, those who would ensure "the 
adequate continuation of the British Race and British Ideals in the World. "15 A 
single woman, like a man, would contribute to a comprehensive insurance but a 
married woman would be provided for by a special housewife's policy, based on 
her husband's contribution which would entitle her to furnishing benefit, 
maternity grant, funeral benefit, dependents' benefit, widowhood and separation 
allowances together with domestic help during sickness, and old age pensions. 
Beveridge insisted that the new plan for social security should put a premium on 
marriage instead of penalising it, but it was the unequal man supported form of 
marriage that he endorsed. 
Beveridge accepted that the husband had a moral and legal duty to 
provide for his wife and in his view state provision should not undermine this 
obligation. Therefore, the man's insurance contribution was set at a higher rate 
than that of the single woman because he was to contribute "on behalf of himself 
and his wife as a team. "16 Furthermore, married women if working, could choose 
to pay a lower contribution, whereas men, married or single, were seen as a 
common group who would contribute to the support of their wives or future wives. 
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Beveridge sharply distinguished between married and single women based on the 
assumption that marriage had a different meaning to the sexes. He asserted that 
unlike men, women on marriage acquired "a new economic and social status with 
risks and rights different from those of the unmarried. 
17 
Thus the married 
woman's dependent status on her husband brought rights of maintenance (although 
financial security was not necessarily ensured) but it also brought the risk of 
widowhood and desertion which required protection. In spite of protests from 
women's organisations who wished to radically improve the economic position of 
all women and who were opposed to some of the distinctions drawn by Beveridge, 
18 
he maintained that the distinction between single and married women was a 
relevant one. Beveridge argued that only a relatively small percentage of 
married women remained in paid employment and he did not believe that there 
would be a significant change in this in future. Moreover, an even smaller 
percentage remained in employment after childbirth and everything should be done 
to keep this percentage to a minimum by encouraging mothers to devote all their 
time to their family responsibilities. Given these assumptions, Beveridge's 
distinction between the single and married woman was valid for two main reasons; 
firstly, the interruption of earnings due to childbirth and their socially 
defined role as child rearers and secondly in the man supported household it was 
believed that the woman's earnings, unlike that of the single woman, was not 
used for necessities but to raise the standard of living of the household. 
19 
In 
Beveridge's view most married women took paid employment to provide for extras 
for the family and if they became pregnant they should as far as possible be 
discouraged from returning to work with some state benefits aiding this process. 
Beveridge not only envisaged little growth in female waged labour but also 
believed that social policies should be constructed in a way which would 
encourage a significant percentage of female domestic labour to carry out the 
work and assume the responsibilities traditionally associated with women in the 
family. 
Beveridge planned to reinforce and privilege the position of the woman 
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in the man-supported household but only within prescribed boundaries which did 
not undermine the bread winning role of the man. Thus the married woman who 
worked and chose to pay the higher contribution would receive a lower benefit 
than the man on the assumption that free lodging would be provided by the 
husband and because she would be entitled to a maternity benefit at a higher 
rate than unemployment and sickness benefit. The married woman's status was 
privileged in so far as common law wives were only entitled to certain items 
in the housewife's policy. They were not entitled to a furnishing grant or a 
widow's pension and "domestic spinsters" remained the least protected group as 
they were classed as unoccupied persons who would only receive an old age 
pension. Beveridge's interest in reinforcing the man-supported family household 
meant that it was necessary to provide protection for the married woman against 
the risk of losing the financial support of her husband but this he was unable 
to do. Although the widow's pension gave some protection in the case of death, 
protecting the financial position of the deserted, separated or divorced wife 
proved to be more problematical and he soon came to the conclusion "that his 
plan for a separation benefit was administratively unworkable" and that securing 
maintenance for wives was best left-to the courts. 
20 
It was not just the 
practical problems which caused difficulties regarding separation allowances? 
Beveridge's aims in this respect were also thwarted by his own values on family 
unity. He believed that reconstruction policies would play a part in re- 
establishing family unity and that this unity would be based on the 
traditionally defined sexual division of labour. So that at one end of the 
population scale the elderly would be cared for and at the other end adequate 
levels of reproduction for the future and for the existing workforce would be 
encouraged and achieved. Husbands and wives with their distinct responsibilities 
would work as a team. Such an approach marginalised family discord and breakdown 
and did little to foster constructive proposals regarding deserted, separated 
and divorced wives. Although Beveridge eventually recommended a separation 
allowance to be paid on the condition that the breakdown of the marriage was not 
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the fault of the recipient, this was not implemented. 
When the Beveridge Report was published on the 1st December 1942, it was 
summarized by all the leading newspapers and soon became a best seller. It also 
produced strong opposition from influential groups such as the Federation of 
British Industry but it was also quickly endorsed by the Labour Party, the 
T. U. C., the Liberal Party and the British Council of Churches. The right wing of 
the Conservative Party took a negative view of the proposals but many younger 
members of the party were in favour of a number of the reforms. The Cabinet and 
Churchill in particular did not welcome the early support given to the report 
nor its growing popularity amongst the people in general. Steps were taken to 
prevent a summary of the report being circulated amongst the troops and a debate 
on the proposals in the House of Commons was delayed until 16th February 1943.21 
During the debate Labour members moved an amendment in favour of implementing 
the proposals and although it was easily defeated it was the nearest the 
coalition came to falling apart. It also gave impetus to the setting up of the 
Tory Reform Committee by a group of young Conservatives but the debate had 
critically confirmed in the public mind that the Labour Party was the party-'that 
endorsed-the Beveridge reforms. 
22 
The Government eventually decided to accept, 
in principle, most of the report's recommendations. In 1944, a White Paper on 
Social Insurance was published and the Ministry of National Insurance was 
created to take over health insurance, contributory, non-contributory and 
supplementary pensions from the Ministry of Health, unemployment insurance and 
assistance from the Ministry of Labour and Workmen's compensation from the Home 
Office. The reorganisation was begun in 1945 at the same time as preparations 
were made for the introduction of family allowances. However, the detailed 
implementation of the income maintenance reforms proposed by Beveridge were left 
to the new government after the war. 
23 
Educational reforms proved to be relatively uncontroversial in spite of 
the problems associated with the dual system. Education had been a 
politically significant issue throughout the interwar period but evacuation had 
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made it "a burning political issue. "24 Furthermore, the Board's decision to lead 
rather than to follow proved to be successful strategy in the sense that 
officials remained in control regarding some of the more controversial issues, 
which enabled a relatively swift formulation and smooth passage of the 1944 
Education Act. Detailed proposals had been set out in a Green Book in May 1941 
and circulated to what the Board regarded as the most relevant groups. By the 
end of 1942, the proposals had been set out in a White Paper which was 
proceeding through the Lord President's Committee. A few weeks earlier, in 
response to Churchill's reluctance to contemplate any controversial reforms 
(there was no mention of an Education Bill in the King's speech to Parliament), 
the T. U. C., the Cooperative Union Education Committee, the National Union of 
Teachers and the Workers'S Educational Association jointly established a Council 
for Educational Advance under the chairmanship of Professor R. H. Tawney to 
campaign for "immediate legislation to provide equality of educational 
opportunity for all children and thus to ensure that they should be equipped for 
a full life and democratic citizenship. "25 
The egalitarian trend, which developed as a result of wartime 
conditions, had increased support for the notion of "equal educational 
opportunity" and in so far as the 1944 Education Act endorsed many of the 
reforms recommended by the Hadow and Spens Reports it reflected this trend. The 
S. L. A. was raised to fifteen without exemptions with the recommendation that it 
should be raised to 16 as soon as possible after the war. The Act made secondary 
education available for all children and it recommended that all forms of 
secondary education should be of equal status, but this aim was negated by 
Butler's acceptance of the Norwood Committee's endorsement of a tripartite 
system of secondary schooling based on assumptions of differing "types" of 
children requiring different forms of secondary schooling. This system 
perpetuated status differences between schools and in turn contributed to the 
maintenance of social class differences. It was here that the religious 
controversy was of some significance. Because of the attention which it 
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commanded, it marginalised discussions over the form secondary schooling should 
take, so that little comparison was made between the likely effects of a 
multilateral system recommended by the Spens Report vis a vis the tripartite 
system. Instead the Bill was welcomed by most progressive educationalists 
including Tawney who believed that the reforms were taking state education in 
the right direction even if they did not endorse all the proposals put forward 
by the Council of Educational Advance. Thus reservations about the 1944 Act were 
submerged beneath the favourable response given to the long awaited reforms. 
Moreover, with regard to feminist issues, the Act did little to redress the 
balance regarding the disadvantaged position of girls and at the last minute 
heated controversy over Cazelet-Keir's amendment on equal pay for women 
teachers, which initially led to a government defeat, was quickly resolved when 
Churchill gained a vote of confidence the following day when the amendment was 
withdrawn. 
With regard to the measures most closely related to the childcare 
element of female domestic labour, the Act made provision for an extension of 
nursery education, child guidance, the school medical service and milk and meals 
in schools. The 1943 White Paper had endorsed and extended the Hadow Report's 
recommendations on nursery education as a supplement to family care: "Such 
schools are needed in all districts, as even when children come from good homes 
they can derive much benefit, both educational and physical from attendance at a 
nursery school. "26 The paper also gave recognition to the value of nursery 
schools in aiding the busy mother by "providing relief from the burden of 
household duties combined with care of a young family. "27 There was some 
discussion whether the compulsory age should be lowered but there was little 
support for this. Instead the new Act made it the duty of L. E. A's to provide or 
aid the supply of nursery schools where in the opinion of the Board of Education 
they might be necessary. In principle the Act allowed for the. universal 
provision of purpose-built nursery schools employing specially qualified staff 
and situated in areas convenient for use by families. Furthermore, the White 
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Paper had expressed the hope that future provision for the underfives would take 
the form of nursery shcools rather than nursery classes but the White Paper also 
gave some indication that the Board continued to see nursery provision in terms 
of special needs. It stressed their value in the poorer parts of large cities to 
counteract the problems and conditions described in "Our Towns". There is no 
doubt of the importance of training children in good habits at the most 
impressionable age and of the indirect value of the nursery school in 
influencing the parents of the children. There is equally no doubt of the 
incalculable value of the schools in securing the medical treatment of defects 
which may be difficult to eradicate if they are left untreated until the child 
enters school in the ordinary way at the age of five. "28 
Nursery enthusiasts and other groups in favour of the widespread 
provision of nursery schools saw the 1944 Education Act as laying the foundation 
for a new era in early childcare, but it is doubtful whether their view 
coincided with that of officials at the Ministry of Education. Nursery provision 
played an important part in the war effort on the home front. This was seized 
upon by nursery enthusiasts and used to further their case. The government 
departments involved in developing wartime provision were also well pleased with 
their efforts. in this respect they were united in their endorsement of the 
nursery expansion which had taken place. Furthermore, the Ministry of Education 
welcomed a return to greater responsibility after the war especially as 
educationalists were critical of day nursery provision, but this did not mean 
that the Ministry was prepared to ensure that nursery education was made 
available for all underfives whose parents wished them to receive nursery 
education. In most examinations of wartime strategies to provide nurseries for 
the release of female labour, there has been a tendency to focus solely on the 
rapid expansion of provision, which tends to obscure the fact that only a 
relatively small number of additional childen under five in the population 
received some form of nursery care during the war. This reached a peak in 1944 
but began to decline after this. Through the transfer of wartime nurseries from 
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the Ministry of Health to the Ministry of Education by January 1947, the number 
of nursery schools under the control of L. E. A's had risen to 353 maintained 
schools and 17 voluntary schools compared with 46 maintained schools and 57 
voluntary schools in 1938.29 This process also resulted in a decline in the 
number of children attending nurseries compared to the 1944 peak and as far as 
can be judged from the available figures in 1946-47, the increase in the number 
of children attending nurseries compared to 1939 was relatively small when 
nursery classes are included in the calculation. According to Whitbread, "The 
peak of nursery provision was reached in the autumn of 1944, when there were 
106,000 children in nearly 1,000 day nurseries, 102,940 in nursery classes in 
England and Wales. "30 This compares with Dent's calculation that the number of 
children in attendance at creches, day nurseries, nursery schools and classes 
was "not far short of 200,000" in 1939. "31 By 1946-47 there were 183,740 
children in nursery classes and 20,589 children in nursery schools. 
32 
This gives 
some indication that if nursery education was to become the first stage of a 
universal state system of education, there was a long way to go to achieve this 
and wartime provision represented only a relatively small step in this 
direction. Therefore positive steps needed to be taken to ensure that the 
necessary resources were directed towards this end but it is doubtful whether 
the education authorities either centrally of locally were prepared to endorse 
the expenditure necessary. Instead there continued to be a tendency to view 
nursery schools as a special form of provision, a necessity for certain 
categories of children but a "costly luxury" for others. Although the supporters 
of nursery schools were correct in assuming that there was now widespread 
acceptance of the value of nursery schools for children at least from the age of 
three upwards, they were not correct in assuming that this acceptance would 
automatically lead to the necessary resources being made available for the 
required expansion. 
The Act also made provision for an extension of the school medical 
service which included child guidance and milk and meals in schools. Section 79 
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of the Act extended medical inspection to include all pupils attending state 
maintained schools and colleges and also made it possible for pupils to receive 
free medical treatment. Concern with the mental health of children had increased 
during the war, especially in the light of the problems resulting from 
evacuation, consequently the work of child guidance had been further endorsed 
and child guidance clinics were now viewed as much needed institutions. The 
emotional problems experienced by many evacuees had put a strain on the existing 
clinics which were inadequately staffed and the problems associated with 
billeting "difficult" children had compelled some authorities in the reception 
areas to establish new clinics. 
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In this way child guidance became a growing 
part of the school medical service and was officially endorsed by the 1944 White 
Paper which recommended, "the treatment of maladjusted children through child 
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guidance lines or otherwise. " 
One of the last actions taken by the coalition government was the 1945 
Family Allowances Act which gave every family an allowance of five shillings". a 
week, without a means test, for the second and each subsequent child under 
school leaving age. The measure was less than recommended by Keynes as five 
shillings for each child and less than the figure of eight shillings suggested 
by Beveridge. The explanation given by the Government regarding the Beveridge 
recommendation was that free school meals and milk would also be provided for 
each child. The Ministry of Education vigorously opposed the eight shillings 
allowance, arguing that this would jeopardize the extension of child welfare 
services which in their view were a more constructive method because services in 
kind rather than in cash were certain to directly benefit children. 
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In the 
event however, free school meals continued to depend on a means test. At first 
it was suggested that this would be a temporary measure until the existing 
dinner service was enlarged to cope with the number of pupils who might be 
expected to use it if it was free of charge but the promise of a free service 
was never to be fulfilled. Initially the regulations maintained that the cost of 
the meal should not exceed the cost of the food provided but from 1951, the 
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regulations only required payment at an "appropriate rate" without the 
limitation that the cost should not exceed the cost of the food supplied. 
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By the late thirties the feminist dimension of Rathbone's early 
proposals had been abandoned in favour of a scheme which stressed the need for 
allowances to relieve child poverty and to encourage a rise in the birth rate. 
There was little official acceptance of the pronatalist argument and in relation 
to child poverty there is some doubt that family allowances were introduced with 
this specifically in mind. In the years between the publication of the Beveridge 
Report and the Family Allowance Act, there was growing support for the scheme 
which now included the backing of the T. U. C., and each supporting group had its 
own interpretation of the benefit of such a scheme. The Treasury, however, 
continued to adopt delaying tactics supported by the opposition expressed by 
officials from the Board of Education and the Ministry of Labour, the latter 
were concerned about the effect of the allowances on wage bargaining. The 
Treasury although in favour of some form of family allowances, were determined 
to keep the cost to the exchequer as low as possible, and supported the Philips 
Committee recommendation that if allowances were to be funded by taxation, then 
payments should be set at 5s per child excluding the first, in order to reduce 
the cost from about £132 million to about £58 million. 
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Beveridge had estimated that 9s would cover the needs of a child and 
deducted 1s for milk and meals in schools but according to the Treasury, 
Beveridge's figure of 8s had been reduced to 5s because the anticipated 
expansion in school welfare services provision would be equivalent to the 
reduction. On the other hand, if the estimated cost of covering the needs of 
children is taken from the Boyd Oar standard, the figure for each child would 
have been 14s, well above the Beveridge figure and almost three times that 
suggested by the Philips Committee. This must give some indication that neither 
Beveridge nor the Government saw family allowances primarily in terms of solving 
the problem of child poverty. Instead family allowances in wages were recognised 
by both Beveridge and Treasury officials as an essential element in a 
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comprehensive system of social security based on full employment in order to 
ensure work incentives and labour mobility. They would also go some way towards 
assisting families on low wages without removing from parents the responsibility 
for maintaining their children. 
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From a feminist perspective, not only did the 
family allowance scheme fail to provide adequately for the needs of children but 
in its initial form the Bill made the allowance payable to the father, defined 
as the normal head of household, with the mother having the right to draw the 
benefit. This was reversed following strong and almost unanimous opposition in 
Parliament, led by Eleanor Rathbone, who announced that she would vote against 
the Bill unless it gave payment to the mother. This was an important victory yet 
very minor in terms of the feminist aim of securing the wife's economic 
independence from the husband's wage when caring for the dependent members of 
the family. 
In relation to the assumptions underpinning the welfare legislation 
passed during the forties regarding patterns of responsibility and dependency in 
the family, this is a useful point to examine the discussions which took place 
during the forties, over the future of the family in postwar Britain. Apart from 
the Education and Family Allowances Acts passed by the coalition Government, the 
other recommended legislation was left to the Labour Government which came into 
office in the summer of 1945. Throughout the period under examination 
influential groups and individuals expressed concern with the future of the 
family and demanded social policies to support this unit in the postwar period. 
Therefoe to understand the relationship between welfare legislation and the 
support of a specific family form it is necessary to examine the proposals put 
forward by these groups and how far their demands were incorporated into the 
legislation passed. 
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Discussions on the future of the family in postwar Britain 
"Among human beings the family lasts throughout life, what begins as a 
biological necessity becomes a spiritual possession. To ignore the family, as 
much as the organisation of contemporary life ignores it, is to injure both 
citizens and society. "39 
"The family remains probably the most powerful of human groupings, 
although its strength has been in some respects undermined and its capacity 
seriously questioned. The family has been weakened both through over emphasis on 
individual claims and also through the encroachment by state agencies. A 
redefinition of its status and reassertion of its importance in contemporary 
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terms is urgently needed. " 
Soon after the outbreak of war, a large number of individuals, groups 
and organisations, aware of the growing disruption of family life caused by the 
war, began to discuss issues relating to the family and to argue for social 
policies to assist this unit, thereby placing it on a more secure footing after 
the war. Writing and discussion on this grew in volume throughout the war and 
continued in the years immediately following the war. All discussions were based 
on the premise expressed by Lord Horder in the introduction to an enquiry made 
into "Rebuilding Family Life in the Post War World", which typified the detailed 
attention paid to the family at this time. He stated that the family served 
an essential function in the evolution of the human race and as such required 
measures to foster and protect it, and that the future of Britain depended on 
the rebuilding of family life after the war. 
In many instances, the pronatalist interest in population decline 
featured at the centre of discussions. This was the case in the above mentioned 
enquiry where biological, economic and psychological aspects of family life were 
examined in detail together with related articles on nutrition, health, 
education and the spiritual foundation of the family, with the aim of furthering 
understanding on issues affecting population decline and to make recommendations 
to avert this decline. Their recommendations included family allowances, tax 
446 
concessions relating to children, a reformed education system, an extension of 
school meals, milk and vitamin supplements, nursery schools, maternity services, 
home helps, adequate housing and health measures together with the removal of 
barriers which prevented married middle class women from pursuing a career. Many 
groups campaigned for an integrated set of services based on the measures 
suggested above to counteract the declining birthrate but even those of a less 
pronatalist inclination were in favour of a family service organised by the 
State to support family life in postwar Britain. At this time the near universal 
aim of reinstating the family after the war united many diverse groups including 
religious and secular organisations, thus whatever differences there might have 
been in approach to family life, they shared common ground in their conviction 
that a radical restructuring of society was necessary and that the preservation 
of family life was central to the reformed society of the future. 
As early as December 1940, church leaders were calling for social change 
after. the war to safeguard the family. William Temple one of the signitories to 
a letter to The Times calling for reforms became the spokesperson for the 
Malvern Conference held the following month to discuss the social issues of the 
day and the part that Christians should play in reconstruction after the war. 
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In 1942, he became Archbishop of Canterbury and in the same year his book 
outlining the Christian approach to social reconstruction "Christianity and 
Social Order" was published. At the time of his appointment, there was some 
anxiety in conservative circles that his views were anti-capitalist but his 
proposals reflected moderate opinion and had been endorsed by Keynes prior to 
publication. 
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Temple described what he called the primary and secondary principles 
which should guide the Christian. According to Temple the family was intimately 
connected to both principles because of the part it played in individual 
development and in the wider society. Temple did not explicitly examine the 
social dimensions of the family, instead there remained an implicit assumption 
that its social organisation was naturally based on a prescribed Divine Plan. He 
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was concerned that social change since the industrial revolution had undermined 
the natural capacity of the family unit and as such his approach to the family 
was consistent with the previously discussed organic view of society and the 
family. To Temple as to other organic thinkers, a stable society could only be 
achieved through the stability of the family, and if this was accepted then 
certain social policies would automatically follow, such as adequate housing, 
time to enjoy leisure pursuits as a family, holidays with pay and wages 
sufficient to bring up children. Temple assumed that the husband should carry 
the economic responsibility for the family, but he recognised that there were 
problems associated with the claim for a family wage, and he believed that 
family allowances had a part to play in solving this problem. In spite of his 
call for radical change, Temple's proposals for social reform expressed a rather 
conservative interpretation of policies which had been conceived and supported 
during the interwar period and his naturalistic approach excluded any discussion 
of women's changing position. Instead he implicitly accepted that their 
traditional family roles would continue without change. 
This was not the case with W. F. Lofthouse, an influential writer within 
the Methodist movement. In a similar fashion to Temple, he believed the 
"healthy" individual and the "healthy" society rested on the family but he paid 
more attention to the social dimensions of this unit, the changing position of 
women and to the negative aspects of family life. Apart from the emotional 
distructiveness which he suggested often soured family relationships, Lofthouse 
saw the neglect and maltreatment of children and the subordination of women as 
further negative dimensions of the family. He did not believe that the negative 
dimensions were an invitable part of the family and was confident that ways 
could be found to counteract them if the state took positive steps in securing a 
social environment conducive to supporting the positive aspects of family life. 
Lofthouse supported the social reforms currently being proposed as part of 
postwar reconstruction as long as these policies were formulated and implemented 
in a form which would advance parental responsibility. Referring to the 
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condition of children revealed by evacuation, he argued for policies to improve 
the standard of parenting and he also endorsed positive action by the state 
against parents who neglected their children. 
Lofthouse supported the aims of the Beveridge Report but he was opposed 
to giving individual family members the ability to make independent financial 
claims on the state as he believed this would undermine family unity. Unlike 
Temple, Lofthouse paid specific attention to women's position and he 
acknowledged that in spite of legal and political reforms their subordination 
was sustained by the patriarchal family. "It would be dangerously premature to 
suppose that the innovations introduced in our own times have thrown open all 
the prison gates of the patriarchal family. "43 He was, however, more concerned 
with the preservation of unity harmony based on the existing sexual division of 
labour in the family than he was with understanding the importance of women's 
economic subordination. He was convinced that the sexes were profoundly 
different and in particular that the woman's childbearing and child rearing: 
functions gave rise to a necessary division of labour in the family. 
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Consequently, for Lofthouse the "canker" of patriarchy at the heart of the 
family was a matter of attitude on the part of the husband and he looked towards 
Christian ideals to bring about a change whereby a bond of "reciprocity of duty 
and respect" would replace the existing patriarchy. 
There are several reasons why Lofthouse's views on the family and its 
relationship to the state are of interest. At a time when the eulogizing of the 
family prevailed in most writing and speech, he paid attention to the negative 
aspects of family life including some reference to patriarchy, although his 
analysis of this was superficial and remained secondary to his major concern 
with the unity of the family. With regard to social work his views on social 
policies and the family typify the important change that had taken place in the 
philosophy which underpinned social work. His ideas also provide a further 
example of the growing perspective which defined the family as the central and 
most important institution in society as part of an organic approach to social 
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relations. This approach was not confined to religious thinkers but was also 
adopted by writers such as Irenes Pearce and Lucy Crocker when discussing the 
Peckham Experiment. In this case the family was seen as a unified biological 
organism whose health, social as well as biological, was essential to the 
"health" of society as a whole. Members of the discipline of sociology were also 
influenced by organic notions of society when examining the family and with the 
growth of this discipline the tradition of organic thought was carried into the 
second half of the twentieth century. Lofthouse's analysis typically combined 
theological ideas with those of sociologists such as McIver who were asserting 
that the family was the primary unit of society, a combination which informed 
much of the social and welfare work undertaken by voluntary and state agencies 
at this time. 
Finally Lofthouse was not a pro-natalist, in the sense that he was not 
in favour of specific policies to raise the birth rate, as he believed that "to 
call for more babies or fewer is useless", but his desire "to see that every 
family into which a child is born will have the chance of rearing it, physically 
and spiritually with confidence and success, happiness and hope" was in keeping 
with that of pro-natalists wishing to avert what they saw as population decline. 
The population debate in its earliest and crudest form may have been primarily 
concerned with an increase in numbers but as we have seen the quality of the 
population soon proved to be a significant element in discussions. Increasingly 
therefore, pro-natalists supported the view that if a population of adequate 
quality was to be achieved, it was equally important to ensure that children 
were planned and wanted and brought up in the best circumstances possible and 
this in itself would probably stimulate a rise in the birthrate. 
Pro-natalism and the reconstruction of the family 
The growing interest in the "population problem", which had 
characterised the interwar period, did not abate with the outbreak of war; 
writings and discussions on the various dimensions of this problem continued to 
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flourish. It may also be said that the anticipated and actual human destruction 
caused by warfare played a part in generating a renewed interest in childbirth 
and national survival akin to that which flourished during the First World War, 
so that in the extreme case attention focused solely on biological survival. 
Arnold Wilson, the prewar chairman of the Parliamentary Science Committee and 
editor of "The Nineteenth Century and After", prior to being killed in France, 
went so far as to say that "the basis of life is biology" and that "morals are 
of value only in so far as they aid the survival of the race. "45 Such a view was 
not typical but it serves to underline the anxiety felt by many over the 
preservation of life and to indicate that the pro-natalist concern with more 
births, the welfare of children and the family in general was in keeping with 
the wartime anxiety over survival. Reference to biology and its significance was 
not confined to Arnold Wilson. In a more optimistic frame of mind Pearce and 
Crocker (a doctor and biologist involved in the Peckham experiment) exhorted 
their readers not to despair because a biological understanding of the 
significance of the family would provide the solution for civilisation. They 
began with the proposition that the unit of living was the family rather than 
the individual and in a discussion littered with biological analogies, they went 
on to accentuate the unity of the mature male and female of the species that 
produced the young and concluded, "Just as the eyes in binocular vision produce 
a stereograph, an origination or novelty, so it is the "parenthood" engendered 
by the unity of two diversities - mature manhood and mature womanhood - which 
originates or brings the new to birth. "46 
At the other end of the spectrum the dismissal of the primacy of the 
moral basis of human life and the emphasis placed on the biological 
basis of the 
family were opposed by writers such as Sir Ernest Barker who 
insisted that the 
"animal ground work" of human marriage was not its essence, this 
lay in its 
spiritual superstructure. 
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He insisted that a similar superstructure governed 
the relationship between parents and children which was indivisibly 
linked to 
the marital relationship. After a further endorsement of the unity of family 
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life and a patronising praise of "the will for motherhood" inherent in women, he 
declared that the will to reproduce might by "slackened or quickened by social 
conditions therefore he was in favour of a system of family allowances, "Not for 
the first or second but for the third, fourth, fifth, sixth until the ideal 
family of seven is reached. "48 
In a less biological and a less spiritual vein, many of those who had 
contributed to population discussions before the war continued to do so and 
forcibly argued that the government should take some form of action towards a 
population policy for Britain. Kuczynski was still pessimistically claming that 
it was "more important than ever to realise that Britain's population problem" 
was "serious and extremely difficult to solve. " 
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Titmuss continued to write on 
the problemJ, this time in collaboration with his wife. In a book entitled, 
"Parent's Revolt", published in 1942, they placed the blame for this revolt 
squarely on the "acquisitive society" in an age dominated by the "money 
complex. "50 In their opinion the gloomy view expressed by older eugenicists had 
been refuted and therefore environmental and social changes were necessary with 
a specific population policy to "both depress and encourage fertility with a 
reduction in the number of undesirable births and an improvement in the quality 
of "wanted children. ""51 Their general conclusion was that capitalism had been a 
biological failure. 
Harrod continued to support family allowances specifically to encourage 
a rise in the birth rate amongst the middle classes. He was still convinced of 
the significance of genetic inheritance and the cultural worth and leadership of 
the professional middle classes and argued that if the latter did not replace 
themselves the total "stock of wisdom" in the nation would progressively 
decline. Middle class concern with the cost of education also continued. Sir 
Ernest Barker was in favour of reforms to reduce the cost of private education 
to assist the middle classes who wished to give their children the "best" 
education. 
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Grace Leybourne and Kenneth White, in contrast, hoped that the 
future reform of state education would encourage the middle classes to use the 
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state system thus reducing the costs of education to the families who 
traditionally favoured fee paying schools. 
The interest in population decline also inspired the British Institute 
of Public Opinion to undertake a survey in 1942 to examine the reasons for small 
families. This revealed that "76 percent of a representative cross section of 
the population had incomes too small for large families. "53 The interest also 
stimulatd the Government to re-issue a report, "The Current Trend in Population 
in Great Britain" in May 1942. This report which had mainly set out to examine 
the redistribution of the working population, had little to specifically say 
about the fall in the birth rate. It merely suggested that only a gradual rise 
in fertility was necessary to offset the fall in the number of reproductive 
women. According to many pro-natalists this just indicated the Government's lack 
of concern and understanding of the serious nature of the problem. 
The Beveridge Report did little to reassure those who were convinced 
that specific policies were necessary to avert "family decline. " Instead there 
was a marked feeling that the government was not responding adequately to the 
problem. An article in the Economist entitled "Happy Families", typified this 
feeling when it posed the question, "Under the Beveridge Plan, it is the 
maintenance of the family income that is the starting point. The question is 
will families be there to maintain? "54 Harrod was also critical of the report 
especially as there was no specific assistance to encourage the middle classes 
to have more children. 
55 
Others, including the King's physician who asked, "Are 
not all our schemes in general after the war, putting the cart before the 
horse? "56 agreed that unless some positive steps were taken to avert population 
decline there would be few left to partake in postwar reconstruction. 
This strong sentiment eventually gave rise to debates in both chambers 
of Parliament in 1943, and in each case the debates were characterised by an 
expressed concern with Britain's political position in world affairs and the 
likely effects of population decline on this. There was some feeling, at least 
in the House of Commons that an Imperialist position was no longer acceptable 
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but it was agreed that Britain still had a world mission in the context of its 
leadership of the Commonwealth. In Rathbone's words, "We do not want to see it 
become a second or a third rate power. "57 The notion was put forward that 
changing times necessitated changing policies, thus the standards of the past 
which emphasized Britain's economic, military and naval power must now be 
abandoned in favour of new standards and new spheres of influence, as one member 
commented "I believe that under the stress of immediate facts we should look 
forward to a Britain great in cultural and social values. "58 He also claimed 
that, "The decline in population at least presents us with the pressing 
necessity for discriminating between mere quantity on the one hand and quality 
on the other, " and that both dimensions should be considered in plans for 
postwar reconstruction. A similar view was expressed by James Griffiths, "It is 
well that we should turn aside in the middle of that great struggle to discuss 
this question, because our survival, both in war and peace depends upon the 
quality and quantity of our population. 
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Many members criticised existing reconstruction plans because they 
neglected the pressing problem of population decline. Group Captain Wright, who 
opened the debate in the House of Commons, wondered if there was sufficient 
recognition of the fact that "the trend of population is the fundamental base on 
which they must start to build. "60 This viewpoint was echoed in the House of 
Lords by Earl De la Warr who exclaimed, "Here we are at the present moment 
planning our future policy for education, housing, health, the use of land, in 
town and country, agriculture and industry and all our Imperial policies and 
defence, yet we are taking quite extraordinarily little account of what in fact 
must be the very basis of the consideration we are giving to these problems, 
that is the numbers and equally important the age composition of our future 
population. 
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Members accepted that Beveridge had recognised the needs that 
arose from the age structure of the population and the Report had endorsed 
financial reforms to meet the needs of the elderly and the young who were 
excluded from the active labour force but they did not accept that the family 
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allowance scheme was adequate in terms of population decline. Some argued that 
the suggested payments were probably inadequate in relation to the reproduction 
costs of the working class family. There was also some criticism that the scheme 
ignored the problem of the differential birth rate between the classes and did 
little to solve the problem of encouraging a higher birth rate amongst the 
middle classes. A number favoured the adoption of an alternative scheme along 
the lines proposed by Harrod in the thirties, including Group Captain Wright who 
asserted, "First, it is only reasonable to suppose that this stock is valuable 
and therefore worth preserving, and second it is no use shutting your eyes to 
the fact that each income group looks to what the next one above is doing. 
Fashion and social example remain a paramount influence in our society. We must 
encourage these at the top of the scale to set the example in this matter. "62 
In spite of the criticisms made of the family allowance scheme and the 
support given to financial measures to assist the family, most members believed 
that the problem of a declining population went deeper than a lack of income. It 
was also suggested that any substantial rise in the birthrate was very unlikely 
and possibly undesirable with one member going so far as to suggest that, 
"Although it is difficult to get with mathematical certainty a stationary 
population, I feel it is at that we should aim. " 
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What ever the perceived 
desired size of the population might be, most members were convinced that social 
policies other than financial assistance were necessary to improve both the 
quantity and the quality of the population. Suggestions varied from creating a 
new public spirit to make larger families more fashionable or to create a 
climate of hope rather than despair for the future, to specific policies such as 
the use of education and propaganda to promote the idea that more people were 
needed; better housing and education, and improved medical and maternity 
services were also proposed, and a few members agreed that a higher standard of 
medical care plus health services were important to keep down the premature 
death rate and some mention was made of the deprived conditions in which some 
children were being reared. The role of the mother in the family was also seen 
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as a key element in any plans to improve the population. 
Dr. Edith Summerskill suggested that the decline in the birthrate was not 
due to a parents' revolt but rather it was a woman's revolt. "I look on it as 
the woman's revolt in the home. She has refused to produce the most valuable 
11 
commodity in the world, the embryo worker. 
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In her opinion, women were not 
satisfied with the conditions in which they carried out this task and 
furthermore the Beveridge proposals did not do enough to ensure sufficient 
improvement. Sorenson also agreed that women were rejecting the idea of a life 
entirely devoted to being a mother. In his view population decline was due not 
only to economic factors but because "the woman herself, often in agreement with 
the man, wants to enjoy motherhood, but does not want motherhood to become a 
tyranny. It is the tyranny of motherhood, not only economically but 
pyschologically that has caused revolt on the part of countless numbers of 
women. "65 James Griffiths also argued that conditions of motherhood caused a 
serious problem. He declared that the high mortality which characterised many 
areas made childbirth in some conditions more dangerous than mining. He argued 
that maternity must be made safer and that changes were necessary in order that 
women need not be compelled to choose between paid work and motherhood. Unlike 
Beveridge, Griffiths argued that the trend in women's employment was changing 
and that it was likely that in the future far more women would combine career, 
marriage and motherhood, therefore it was necessary to build a system under 
which this was possible. 
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Some members disagreed with Griffiths, Sir Francis 
Fremantle in particular, was dismayed with the effect that women taking paid 
employment was having on family life. He argued that changes in the sexual 
division of labour had gone too far and now was the time to redefine the 
relationship between the sexes. He did not believe that women's new found 
economic independence was compatible with family life and argued that the 
women's movement had an adverse effect on the population. He suggested, "There 
have been good reasons for sex equality but if you really examine it, you find 
that it does not work out as suggested. The women's movement has become an 
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anti-population movement, very largely because there is a wrong division of male 
and female shares in national life. "67 Even if members did not entirely agree 
with Fremantle's argument, many were convinced that maternal care in the family 
and improved standards of maternal care were the most significant elements in 
any population policy. 
In rhetoric with racist overtones, the Minister of Health proclaimed, 
"For a woman to run a house is today the greatest work that can be done in 
helping to secure a healthy, happy and vigorous family life and a population 
which is worthy to demand that its racial stock ought to be spread not merely 
throughout its lovely borders but all around the world, helping other people to 
share the great gifts that are bred in our free population. "68 Suggestions were 
made for practical measures to improve maternal care. Rathbone, who in the early 
twenties had paid little attention to education for motherhood, now argued that 
more attention should be paid to this in schools and that more public 
recognition should be given to the vital services which women in the home 
provided for the community, through family allowances. Beatrice White also 
suggested that better housing conditions were essential and that new housing 
estates should have nursery provision so that mothers could have some "freedom 
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to go about their own business. " 
The debate gave some indication that there was agreement amongst members 
of all parties that the Government should adopt measures to ensure a population 
of adequate quantity and quality. There was also some agreement that the 
Beveridge Report did not go far enough in terms of outlining necessary reforms 
relating to childbirth and child rearing. on the question of women's part in 
solving population decline, there were differences of opinion as to whether 
policies to assist women to co ne paid work and motherhood would encourage them 
to have more children or whether it would have the opposite effect because such 
a strategy might undermine family relations. There were calls for the Government 
to set up a permanent body to deal with all aspects of the "population problem" 
and in reply the Minister of Health stated that an inquiry was to be made into 
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the whole question of the birthrate and population. 
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The only dissenting voice, 
in the debate, was that of Mr. Maxton, the Member of Parliament for Glasgow 
Bridgeton who objected to the tone of the debate since, in his view, he could 
see nothing unpatriotic about family limitation and furthermore the decision 
whether or not to have children was a matter of personal choice and not the 
concern of government. 
This lone voice did little to disturb the view of the majority that 
insufficient attention was being paid to population decline by those responsible 
for formulating policies for postwar reconstruction. How far this judgement was 
correct is difficult to assess but there is no doubt that given the widespread 
public discussion on this matter, which included two leading articles in The 
Times during 1943, those who were engaged in postwar reconstruction plans were 
fully aware of the problem, especially as in this instance policies to maintain 
the birthrate were endorsed by Churchill. In a broadcast made in February 1943, 
he said, "If this country is to keep its high place in the leadership of the 
world and is to survive as a great power that can hold its own against external 
pressure, our people must be encouraged by every means to have larger 
families. "71 
The question remains, how far was the aim for larger families taken into 
consideration in the formulation of plans? Butler for instance, reflecting on 
Churchill's views on raising the birthrate, stated in his autobiography, "I did 
not think that my principle task at the Board of Education was to man the Home 
Guard or to raise the birthrate. "72 Moreover prior to the war, many officials at 
the Board welcomed the advantages which the falling birthrate had produced but 
the aim to expand state education to meet the changing needs of an industrial 
economy for a better educated and qualified population as proposed by the Hadow 
Reports soon overtook the earlier view. Some of the proposals contained in the 
1944 Education Act went some way towards the proposals put forward by pro- 
natalists such as Leybourne and White but it is doubtful whether their arguments 
had a direct effect on the construction of the Act. Similarly, although both 
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Keynes and Beveridge had taken part in population discussions prior to the war 
and were aware of the many dimensions of this problem, pro-natalist aims were 
not central factors in their proposed plans for reform. For example, the 
Beveridge Report was specifically concerned with the reproduction of the 
W. C. F. H. and proposed a scheme for family allowances which had been advocated by 
most pro-natlaists as a method of raising the birthrate, yet Beveridge's views 
on the utility of family allowances no longer coincided with that of pro- 
natalists. Beveridge agreed with the view, expressed in the Parliamentary 
debate, that parents could not be bribed to have more children, instead he saw 
family allowances as a necessary part of income maintenance policies so as to 
support the principle of less eligibility, the work ethic and the mobility of 
labour. 
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On the other hand many of Beveridge's proposals endorsed the pro- 
natalist aim of improving the quality of the population through increased state 
support for the mother in her child rearing tasks and he believed that family 
allowances could make some contribution towards maintaining the birthrate. "It 
is not likely that allowances for children or any other economic incentives 
will, by themselves, provide that means and lead parents who do not desire 
children, to rear them for gain. But children's allowances can help to restore 
the birthrate, both by making it possible for parents who desire more children 
to bring them into the world without damaging the chances of those already born, 
and as a signal of the national interest in children, setting the tone of public 
opinion. As regards the care of children, whatever possibilities the future may 
hold of larger families than now, the small families of today make it necessary 
that every living child should receive the best care that can be given to it. The 
foundations of a healthy life must be laid in childhood. "74 
There is little doubt that those sentiments would have been echoed by 
officials at the Ministry of Health. Apart from the remarks made by the Minister 
during the population debate in the House of Commons, the Maternity and Child 
Welfare Authorities had consistently campaigned for policies to reduce the 
premature mortality rates and for policies to raise standards of child rearing 
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in the family. Although in the years between the wars some of the strategies 
adopted by the Ministry were far from constructive regarding the relationship 
between poverty and the health of mothers and young children, many of the 
measures adopted during the war indicated a change in policy. Furthermore, the 
controversial issues which were beginning to emerge, at this time, in relation 
to the establishment of a National Health Service were far removed from the 
planned measures to support pregnancy, childbirth and the health of children, 
where consensus prevailed. 
If reconstruction plans contained little that was specifically designed 
to raise the birthrate, this did not mean that the birthrate was entirely 
ignored. At the very least, the widespread discussion meant that Ministers and 
officials were unlikely to support measures which would have exacerbated the 
problem. It appears to be the case that there was some agreement that families 
were likely to be smaller in future and many of the measures contained within 
the planned reforms sought to raise the quality of the future population. 
Therefore it was not a question of the planners and reformers ignoring 
population decline; it was more a question of whether or not the view was taken 
that sufficient was being done or whether instead it was believed that an 
integrated state population policy was necessary to avert what was still 
considered by some to be a fatal population decline. During the early years of 
the war, there had been an increase in the birthrate but on the whole this was 
not considered to be of much significance. This is typified by position adopted 
by Mass Observation when they planned their surveys. "It is improbable that the 
decline in population, the result of the consistent trends over half a century, 
will be reversed within a few years. The birthrate problem must be considered as 
the problem of this generation for Western Civilization. We have to imagine it 
assuming an importance in forming policy and influencing thought as great, 
perhaps, as the prevention of war in the 1920's and 30's. "75 It was the 
widespread acceptance of this view together with continued pressure from many 
quarters, plus Churchill's personal concern, that led to the setting up of a 
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Royal Commission on Population in May 1944, under the chairmanship of Lord 
Simon. On the day of his appointment Churchill endorsed the pro-natalists' 
claims in a speech in which he declared that "the destiny of the country" 
depended "upon an everflowing fountain of healthy children, born into what we 
trust will be a broader society and a less distracted world. "76 Whatever doubts 
there may have been over the best methods of securing improvements in the 
population, there was agreement that measures should be taken to support the 
family and to reinstate it at the centre of society after the war. 
During the thirties pro-natalists were suspicious of the policies 
adopted by fascist regimes, therefore the publication in English of Alva 
Myrdal's book "Nation and Family" in 1941 was a welcomed addition to the 
population debate and it was suggested that the Swedish method might be seen as 
a prototype for other European Democracies. From 1935, the Social Democrats in 
Sweden had implemented demand management along the lines suggested by Keynes and 
in the same year a Population Commission had been established to propose 
measures to reverse the declining population trend. 
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In Myrdal's view the 
existing population crisis was an expression of the crisis of the family as a 
social institution and therefore it could only be solved by a programme of 
social reform to restructure society in a way which supported family life. 
Myrdal accepted that a comprehensive programme of reform involved a degree of 
social engineering and a curtailing of individual freedom but she believed that 
there was sufficient consensus in western democracies on the value of the family 
and the need for adequate standards of child care, to enable a compatible 
balance to be achieved between individual choice and the interests of the nation 
as long as the state ensured that the standard of living expected by the 
population was not lowered by having more children. 
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The Fabian Society, in particular, was in favour of the Swedish method. 
Its interest in population decline as we have seen dated back to the first 
decade of the century and its interest in raising standards in the W. C. F. H. had 
an equally long history. Moreover, from the First World War onwards the policy 
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making ideas of the Fabians had been integrated into the main stream of the 
Labour movement. 
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During this period influential Fabians such as L. Ginsberg, 
D. V. Glass, R. M. Titmuss, G. Leybourne and E. Hubback had been concerned with 
various dimensions of the population problem. With the announcement that a Royal 
Commission was to be set up, the society decided to form a group of their own to 
discuss the relevant issues and to suggest a policy to solve the problem. The 
results of this study were presented to the Royal Commission and were published 
in 1945 in a lengthy pamphlet, "Population and the People: A National Policy. " 
The Fabians., with their characteristic administrative and utilitarian 
ethic, 
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proposed that the solution lay in an integrated national policy based 
on the study of the whole fabric of society and on each aspect of family life. 
They were in favour of an Institution of Population Research to coordinate the 
efforts of the existing state agencies involved in work either connected with 
population issues of specifically related to family life. The pamphlet suggested 
that a population policy must necessarily have the dual aim of removing many of 
the existing obstacles to child bearing and child rearing and creating positive 
measures to encourage more births and raise standards of child rearing and 
education. They supported the social democratic measures adopted in the Swedish 
programme and argued that the financial assistance given to families should go 
further than that suggested in the Beveridge Report. More specifically they 
demanded a series of measures including family allowances, tax rebates, a 
marriage bonus, subsidies on essential foods and services in kind in order to 
ensure that "the whole cost of the essential needs of all children" were 
covered. 
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They further demanded that local authorities should provide a range 
of services to assist the family in its child rearing function. 
With a similar adherence to the administrative and utilitarian ethic of 
middle class intellectuals of the period, the P. E. P. also sought to counteract 
population decline with a similar set of social policies. The P. E. P. 's concern 
with what they described as "a disintegrating society" was given early 
expression in a broadsheet "The New Pattern" published in 1941, which posed the 
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question, "Where do we go from here? " The main aim of this body to secure a more 
rationally planned society, had come into its own at the beginning of the war 
when the Government adopted such a strategy. Although initially the P. E. P., in 
the above mentioned pamphlet, had linked "the weakening of the family" to an 
encroachment by the state, it would appear from later broadsheets that their 
earlier anxiety about state intervention into family life had given way to 
support for measures put forward by the Fabians. In addition, the P. E. P. 
concluded that the retreat from parenthood was associated with the growth of 
materialism and competitive individualism. "In an emulative culture based upon 
economic individualism to attain a higher standard of comfort seems to be 
primarily a matter of personal competitive striving, rather than cooperative 
effort for collective advancement, " because of this, a situation had been 
reached that if population decline was to be averted, state intervention to 
support the family was necessary. The P. E. P. therefore endorsed the existing 
maternity and child welfare measures as well as nursery schools, as long as they 
collaborated with the family. They were also in favour of an extension of child 
guidance clinics and the use of the scientific study of child psychology to. 
underpin new standards of childcare and education. 
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Increased state support for parental care in the family was also the 
theme of the Tory Reform Committee pamphlet "Tomorrow's Children" in which it 
was claimed that the establishment of a full serene family life was the basis 
for any improvement in the population. The Committee was in favour of reforms to 
help parents with their childrearing responsibilities. "Parenthood must not mean 
going down hill; housing policy must not penalise parnethood;, parenthood must 
not imply drudgery and parents must have help in the home, wives must have 
opportunities for outside interests, parents must have leisure, childbirth must 
be cheapened on a family basis, we must dignify parenthood and make our homes 
the centre of our national life. " The Committee also suggested that the family 
allowance scheme should be extended in a way that would ensure that parents in 
all income groups would benefit so as to prevent a fall in the standard of 
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living which occurred after the birth of children. 
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The Communist Party were also interested in making the family the centre 
of national life after the war. "War is the destroyer of family life. We shall 
look to peace for the building of that happy and secure family life on which 
national happiness and security is based. " They too were in favour of nurseries, 
family allowances, pensions, health measures and educational reforms all of 
which would, in their opinion, improve family life. 
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Similarly, women's groups 
within the organised labour movement supported the proposed measures for 
improving the family life of the working classes. As previously discussed, since 
the turn of the century Labour women's groups had paid attention to the economic 
position of women in the W. C. F. H. and had supported measures to improve the 
health and welfare of working class women and children, including maternity 
reforms, the school medical service, milk and meals and nursery provision. In 
particular, the Standing Joint Committee of Industrial Women's organisations in 
their reports to the National Conference of Labour Women in 1937 and 1938, had 
recommended a wide range of state policies to assist the working class family in 
its child rearing function. Although at this time there was still some concern 
over the effect of family allowances on wages during the war all labour 
organisations added family allowances to their demands for social policies to 
assist the family. 
Within discussions on the future of the family in postwar Britain, there 
was a consensus that the family was central to the future progress of the 
nation. Apart from a few dissenting voices who remained concerned that the 
measures proposed might undermine parental responsibility, there was also 
widespread agreement that the family should be supported by an array of social 
policies with many pro-natalists arguing that the State was not doing enough to 
support family life. It was accepted that the State had an important part-to 
play in ensuring that the family carried out its child rearing function to an 
adequate standard but opinions varied as to how this might best be achieved. The 
mother in the family was still seen as the primary agent in achieving 
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satisfactory standards of childcare but most groups expressed some concern that 
the twenty four hour daily care needed by young children could prove to be 
counter productive both in terms of the falling birthrate and the aim of raising 
standards of childcare. Therefore there was also support for policies which gave 
some relief to the mother from her domestic responsibilities with nursery 
schools receiving most support in this respect. A number of influential groups 
also accepted that trends prior to the war and the war itself were encouraging 
changes in the traditional roles of women which could not be ignored and which 
necessitated some reassessment of women's traditional roles in the family. 
Women and the family in postwar Britain 
Most of the arguments put forward to reinstate the family at the centre 
of society after the war, especially those expressed by pro-natalists, stressed 
the need for measures to aid parenthood. "Parenthood" that symbol of unity which 
disregards the sexual division of labour and the part played by gendered adults 
in the social construction of gender differences in their children, was a term 
that predominated in the proposals for an improved population. Most proposals 
because of the unquestioned acceptance of the sexual division of labour, were 
aimed not at improving parental care but maternal care. Nevertheless it was 
difficult to ignore the changes which had taken place in the position of women, 
especially as the point had been made that the fall in birthrate was not just a 
"parent's revolt" but a "woman's revolt" against the restrictions of childbirth 
and child rearing. This assumption was confirmed by the Mass Observation Survey 
and by the post bag of the radio doctor following two talks on the declining 
birthrate. The researchers discovered that the two most important reasons given 
by women for having fewer children were that they could only afford a small 
family and that children made more work and responsibility for the woman. They 
concluded that, "Women today find the continued routine involved in rearing 
children is boring and limiting. "85 There was also the question of the changes 
in women's employment which had been given further impetus by the political and 
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economic demands of war and by the continuing feminist struggle for greater 
equality in the labour market. During the interwar period feminist demands 
tended to become subordinate to social issues relating to unemployment and 
poverty and in the case of Rathbone's demand that housewives should be paid for 
their labour it had been neutralised into a scheme of allowance to alleviate 
child poverty, but a growing percentage of female labour recruited into paid 
employment during the war had given a further boost to the demand for equal pay. 
In many instances, writers wishing to preserve the family continued to 
ignore these changes. Temple, who saw the family as a natural and relatively 
unchanging unit is one example. Others such as Fremantle were alarmed at the 
changes which had taken place in the sexual division of labour and called for a 
reversal of this process to reinforce women's traditional role of dependence in 
the family. J. C. Spence, Nuffield Professor of Child Health at the University of 
Durham also favoured the maintenance of the traditional division of labour and 
was one of the few writers to explicitly place the full burden of childcare on 
the mothers. He was also in favour of measures which reduced the burden of 
housework so that mothers could devote more time to childcare and was anxious 
that all concerned with childcare should be aware of the specific and varied 
needs of children at each stage of their devlopment. 
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In contrast there was 
some agreement amongst those who paid attention to the changing position of 
women that the family needed to be "modernised". The most conservative approach 
to this notion of "modernising the family" tended to either ignore the feminists 
demands for equality in the labour market or to accept the Beveridge assumption 
that most women would remain full time housewives and mothers. Such an approach 
implicitly endorsed the maintenance of a relatively large percentage of female 
domestic labour and modernisation meant improving the status of the woman in the 
family with measures to support her family roles and to provide some free time 
for other activities. 
The more radical approach which supported an increase in female paid 
labour favoured a reduction in female domestic labour but in no instance was it 
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suggested that domestic labour was anything other than a female category. in 
addition little specific attention was given to the patriarchal power relations 
which were supported by the maintenance of female domestic labour. Lofthouse had 
suggested that the main problem lay in the patriarchal attitudes of men in 
family and outside. He noted that married women carried increasing 
responsibilities "with no relief from any of her household cares, and the 
subjects that touch her closely, like family endowment, are habitually discussed 
as if they only affected her husband. "87 He also acknowledged that the war had 
shown that women were capable of doing most forms of work undertaken by men but 
their progress was "constantly hampered by the reluctance and timidity of men, 
sometimes deliberate sometimes unconscious" which prevented them from changing 
their "view of woman either as a dependent or a rival who must be kept in her 
place. " 
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In spite of this, he was not in favour of a large percentage of women 
entering paid employment believing that women would remain a minority in the 
professions and hoping that "if the plans now being projeted for the postwar 
period should be carried out, women in industry will be less numerous than 
today. "89 Modernisation of the family to Lofthouse meant attempts to undermine 
patriarchal ideology by a return to ideas based on the "fundamental" attitude of 
Christ to woman. 
Given Lofthouse's belief in the power of Christianity and his acceptance 
of the "Fundamental differences between men and women which it was the task of 
marriage to unify, " it is interesting to speculate how far Lofthouse would have 
agreed with J. C. Spence's interpretation of what he saw as gender specific traits 
which were necessarily part of a harmonious and successful marriage. According 
to Spence, the successful husband and father courteously and chivalrously 
provided shelter, protection and encouragement to the wife and mother who with 
patience and tolerance practiced the art of motherhood by encouraging and 
controlling her children. 
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The depth of Spence's paternalism can be seen in his 
message to the members of the National Children's Home. He suggested that the 
above principles of family behaviour should be accepted by those providing care 
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for homeless children and that this would necessitate "the appointment of 
advisors or supervisors to provide the same kind of support and encouragement to 
the foster-mothers who are in immediate charge of children. " He believed that 
these men should be chosen for their sincerity and courtesy rather than for 
their administrative ability but that suitable men might be difficult to 
find!! 
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Lofthouse's notions of the patriarchal barriers preventing women's 
emancipation were in part based on Ethel M. Wood's booklet "Mainly for Men" 
published in 1943. It was written at the request of the Committee on Woman Power 
and examined how patriarchal ideology operated in the civil service, the police, 
industry, agriculture, education and the family. The Committee on Woman Power 
was just one of several groups and organisations in existence interested in 
aspects of equality between the sexes* but there was no unifying force to 
generate a united feminist campaign. Apart from Ethel Wood's brief but apposite 
exploration of patriarchal idology there was a tendency to underestimate the 
depth and significance of patriarchal practices. Instead the demand for equal 
pay and more opportunity in the labour market continued to be the predominant 
issue and it appears that women's subordination was equated with their economic 
dependence. Alva Myrdal and the Fabians who supported her pro-natalist programme 
saw it in this way. Myrdal suggested that in future Western Democracies would 
find it necessary to modernise the family by rejecting the man-supported unit. 
She argued that industrialisation had made the man-supported family a part of 
the system and as such had made the female sex a specific problem which could 
* Apart from the better known women's organisations, other groups included, the 
Married Woman's Association; The National Women's Citizens' Association; 
St. Joan's Social and Political Alliance; the Women for Westminster Movement; the 
Women's Freedom League; the Open Door Council; the six-point Group; the National 
Union of Women Teachers; the Housewives' League; the National Association of 
Women Civil Servants; the Association for Moral and Social Hygiene. 
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only be resolved when it was recognised that this family form was a transitional 
phenomenon which now had to adjust to the economic independence of women. Myrdal 
believed that the adjustment would further women's emancipation and secure the 
pro-natalist aims because if women could combine paid work with domestic and 
child rearing tasks, they would no longer reject the maternal role. In her 
opinion this would necessitate social policies to reduce the conflict 
experienced by women attempting to combine paid work with child rearing and to 
ensure that adequate standards of childcare prevailed. 
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The Report of the Population Committee of the Fabian Society adopted a 
similar position. It stressed that woman was "a dual purpose creature" who was 
capable of doing "all kinds of work, manual, clinical, professional - except 
perhaps the heaviest physical work where no mechanical aids can be used, " but 
the report also concluded that because of her child bearing capacity she would 
always have a dual role. "This process means that normally for about a year at a 
time, six months before and six months after birth, this function dominates a 
woman's life. Thereafter, until the child is at least two years old he should 
have first claim on her time and attention, a claim that can be harmonised with 
housework and the care of husband and older children. 
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Although the Fabians 
also wished to see the demise of the man-supported family, they showed little 
interest in the restructuring of the sexual division of labour in the family or 
the problem faced by the wife of maintaining uninterrupted economic independence 
from the husband's wage. The Fabians, like Rathbone, accepted that housework and 
childcare was primarily "women's work" but they ignored the most important 
element in her thesis that unless women secured economic independence whilst 
solely a domestic labourer in the family, the feminist demand for equal pay 
would be undermined in these circumstances by the legitimate claims of married 
men for a family wage. 
In addition to this lacuna the Fabian concern with the efficient use of 
labour resources was as important to their proposals for the future as any 
interest in the economic emancipation of women. They insisted that it was the 
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duty of married women to take paid work outside the family as long as the needs 
of the very young were not neglected. The Fabian claimed that marriage did not 
justify abstention from work when the demands of postwar reconstruction 
necessitated the efficient use of labour and they regarded the under-employment 
of women as a serious form of economic waste. Like Myrdal, the Fabians endorsed 
changes in the organisation of industry and the professions in order to 
accommodate women and to allow them to combine paid work with family 
responsibilities. They also suggested that girls brought up to view marriage as 
a full time job should be re-educated and went on to censoriously claim that, "A 
democratic society cannot tolerate parasites and married women who are not 
pulling their weight should be recognised as parasites. "94 In spite of their 
democratic ideals, the intellectual elitism of the Fabians was also made 
explicit when in regard to the quality of the population, the report claimed 
that the most talented women of the country found it necessary to choose between 
having a career and having a family. In its view this was a loss to society in 
two ways, for if they chose to accept family responsibilities society was 
deprived of their immediate talents while if they chose to pursue a career 
rather than to have children then society was deprived of their talented 
children. 
According to this argument there was no conflict of interests between 
the pro-natalist aims and the emancipation of women via their entry into the 
paid labour force. Neither was there any significant problem in achieving a 
satisfactory balance between female domestic labour and female waged labour in 
order to secure both an expanding economy and the adequate reproduction of the 
W. C. F. H. What was required was a set of social policies which would reduce the 
conflict experienced by women in balancing their labour between the two spheres 
of work, and would at the same time improve standards of childcare. If this was 
achieved and women were more easily able to combine their maternal role with 
paid work then the problems of a declining population would be averted. To 
Myrdal and the Fabians, the "modernisation" of the family meant a decline in the 
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man-supported family and an increase in the economic independence of the wife 
through entry into the labour force. On the other hand, because they did not 
distinguish between the woman's biological capacity to bear children and her 
socially defined role in the reproduction of dependent members of the family 
their proposals for the future contained an inherent contradiction. Their 
proposed reforms concentrated on measures to support and improve female domestic 
labour and did little to secure the economic independence of this labour. More 
specifically their proposals did little to secure the wife's economic 
independence from her husband's earnings in the period which they saw as 
necessary for the wife to devote to the care of husband and children or 
consequently to solve the problems associated with the male demand for a family 
wage and the interrupted earnings of female waged labour. 
One member of the Fabian Committee on Population, Eva Hubback was less 
certain that the combination of paid work and motherhood suggested by the 
Committee would effectively secure women's emancipation and improved standards 
of childcare. on the death of Rathbone, Hubback had taken her place as leader 
of the Family Endowment Society and her book "Population of Britain" published 
in 1947, reflected the continued concern of the Society with adequate standards 
of child reproduction in the family. She argued that it would be very difficult 
for most women to combine paid work outside the family with satisfactory 
standards of childcare especially if there were three or four children needing 
care. She also suggested that even if there were fewer children and if they were 
of school age, school hours did not correspond with most working hours and there 
was always the question of school holidays and sick children to be considered. 
In Hubback's opinion the work and responsibilities of the family would always 
come first for the married woman, so she continued to support the aims of the 
Family Endowment Society of improving the status and financial position of women 
in the family. She argued that "Public opinion should emphasise that the bearing 
and rearing of children is the first of all professions for women. "95 Although 
such a perspective can be seen to be a part of the more conservative approach to 
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the modernisation of the family, it does not detract from the relevance of her 
comments concerning the practical difficulties experienced by women in combining 
domestic labour with paid employment which the Fabians tended to disregard. 
The P. E. P. were also of the opinion that pro-natalist aims and the paid 
employment of women posed a problem. They were more interested in the efficient 
use of female labour than in women's emancipation and argued that a significant 
percentage of female labour should be devoted to the care of children so as to 
produce a future population of the necessary quantity and quality. Their report 
suggested that, "If the new generation is to be of the highest possible quality, 
the raising of it requires that women give more time now to the bearing and 
rearing of children. " The P. E. P. recognised that women represented the largest 
reserve army and given the likely shortage of labour after the war this posed a 
difficult choice for society. "It must decide whether to maximise production by 
encouraging women, including mothers to enter and remain in gainful occupation, 
or to permit women to concentrate their time and energies on the production of 
the next generation by removing obstacles which may prevent them from doing so. 
In the long run it is clear that the second alternative is the correct one, for 
to choose a policy which favours the bearing and rearing of children is 
automatically to lessen the man power problem of the future in terms of both 
quantity and what is even more important quality. "96 
The P. E. P. claimed that such a policy would not be in conflict with the 
wishes of the majority of women. Like Beveridge and Hubback, they believed that 
most women would continue to see marriage and motherhood as the most important 
aspects of their lives but they accepted that a minority of women face a real 
conflict of interests. This minority fell into two categores, those who were 
forced to work for economic necessity and a growing section of middle class 
women who wished to pursue a career. Regarding the former, they stressed that it 
was important that steps should be taken to remove the economic compulsion that 
forced poorer women to work but in the case of the expensively trained middle 
class professional women, it was important that they should be encouraged to 
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return to work as soon as possible. It was their opinion that professional women 
could be expected to make private arrangements for childcare and domestic help 
but some measures were necessary to ensure that they were not prevented or 
discouraged from working outside the home: on the contrary it was important to 
remove restrictions and to ensure equal pay for equivalent work. The P. E. P. 
reinforced this argument with the claim, "Moreover to exclude them from 
precisely those occupations where the approach of the married woman and the 
mother should be an asset in their work is a waste that the community can ill 
afford. In the teaching of children, in the nursery and nursery school, in 
public health, in all the ancillary medical services, in social work, housing 
management, industrial welfare, in employment exchanges, in all departments of 
national and local government service where family problems and individual cases 
are dealt with, the potential contribution of the wife and mother is important, 
but it has not hitherto been appreciated. "97 A similar claim had been made by 
the Fabian Report on Population. 
During the war, the class specific dimensions of the population debate, 
often forcefully expressed prior to the war, tended to become muted, apart from 
the demand made that family allowances should have a class dimension in order to 
encourage a higher birthrate amongst the middle classes. Under the Fabian 
socialist banner of feminism, with its emphasis on the democratic rights of the 
individual and its pursual of female emancipation via paid employment for all 
women, class differences also tended to be ignored except in so far as the 
wastage of highly trained female labour was seen as a specific problem of more 
concern than that of less qualified labour. Both the Fabian and the P. E. P. 
reports were concerned with the best use of female labour resources but the 
latter more explicitly endorsed the maintenance of a significant percentage of 
female domestic labour to ensure a population of adequate quantity and quality. 
It would appear that this judgement also had a specific class dimension, with 
the P. E. P. 's suggestion that poorer women requied special policies to encourage 
them to forsake paid employment and to raise standards of childcare. In this 
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respect the Royal Commission on Equal Pay (1944-46) is of interest. The report 
considered the likely effects of the demand for equal pay for equivalent work 
and the Commissioners concluded that, in the interests of economic progress, the 
demand was not viable in industry and commerce but was feasible in occupations 
such as the civil service, teaching and local government. 
It is probably going too far to suggest that the arguments put forward 
for modernising the family, by those wishing to secure the economic emancipation 
of women or a more efficient use of labour resources had a specifically thought 
out class dimension. It is doubtful whether their suggestions were coherently 
linked to policy for change which encompassed strategies which they recognised 
as advancing the position of middle class professional women at the expence of 
other women, but it is also clear that a middle class perspective informed the 
proposed strategies. It is also the case that changes in the sphere of 
professional middle class female labour together with its advantageous position 
vis a vis other forms of female waged labour gave professional women a different 
outlook and more choice regarding their ability to achieve a balance between 
paid work and domestic responsibilities. Most importantly it enabled the 
professional woman to employ labour to carry out the domestic tasks of housework 
and childcare. There is also little doubt that the professional family with an 
income large enough to purchase help with early childcare was regarded 
differently from the family who had to rely on public nurseries or child minders 
so that the woman could remain in paid employment. 
With regard to women's economic emancipation, it may be a relevant and 
accurate conclusion that in a society which supports the sexual division of 
labour in the family, all working women with children experience conflict 
between the demands of work and the demands of childcare and that social 
policies to reduce this conflict positively assist all women but the economic 
ability of the family to purchase additional labour as well as labour saving 
devices is also a significant factor in reducing the time necessary for a woman 
to spend on domestic and childcare tasks. As a consequence this must play some 
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part in lessening the conflict experienced by women in balancing their time and 
energies between the two forms of work, especially when there is little stigma 
attached to the private employment of additional help in the family. 
Furthermore, the proposals put forward by this group of pro-natalists and by the 
Fabians in particular focuses attention on the problems which arise when 
emphasis is placed on the democratic rights of the individual in a society which 
remains structured around social class differences especially when insufficient 
attention is paid to the resulting effects of this structuring on the 
relationship between the family and the labour market. From a socialist 
perspective it may be right to challenge the class specific form that the 
population debate took during the interwar period but it can only serve to 
obscure significant class issues if the economic position of families is 
ignored. 
An adherence to the principles of a liberal cum-social democracy which 
stressed the democratic rights of the individual and ignored social class and 
gender divisions in proposals for postwar reconstruction, was not confined to 
the above mentioned pro-natalists groups. Apart from the egalitarian ideology 
which wartime conditions had produced, the war, in simple terms, was often 
portrayed as a battle for liberal democracy against totalitarian fascism. This 
was the approach adopted by the rigidly class structured army whose educational 
aims during the war is of some interest not least because of its explicit 
expression of the above view whilst endorsing the traditional divisions. The 
Directorate of Army Education specified why liberal democracies were on the 
defensive against the attack by the fascist states and why the time had come to 
take up the offensive. "Where we must defend the postion which our fathers won - 
civil and religious liberty, free speech, the right to combine, local democracy, 
Parliamentary institutions and our great legacy of social legislation - we must 
also take the offensive. Democracy - rightly understood - is a dynamic idea. It 
implies that every man - whatevery his race, colour or creed - should be given 
an equal opportunity of realising the best that is in him. It also implies that 
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every man has a personal responsibility for the welfare of the community in 
which he lives. By turning this war into a struggle to make a decent life 
genuinely possible for all, we shall equip ourselves with a faith which is as 
fine as the Nazi faith is evil, without being one whit less dynamic. 
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Setting 
aside the sexist language of the above statement with its likely implication 
that the future of democracy and a decent life in Britain lay mainly in the 
hands of the male population, the Directorate recognised that significant 
changes had taken place in the family and in its relationship to the wider 
social structure which included some mention of women's emancipation in so far 
as it impinged upon the woman's role in the family. 
It was the aim of the Directorate to encourage discussion amongst the 
troops on the changes that had taken place in Britain and on her future after 
the war. The format of the teaching was to provide a brief description and some 
analysis of the changes and then to ask a set of appropriate questions to 
stimulate discussion. The topic entitled "The Family and Neighbourhood" aimed at 
encouraging a discussion on the operation of the family in postwar Britain. The 
disruption in family and neighbourhood life, caused by the war, were examined 
against a background of the historical changes that had taken place in the 
family and which included an analysis of population decline. On the question of 
parenting, it was suggested that the father's controlling position in the family 
had declined due to conditions of work which had taken the man out of the home 
for the best part of the week or which had reduced his authority and self esteem 
through unemployment. It was also suggested that state intervention and changes 
in outlook had also reduced his authority, so that the dominant father figure 
was no longer a normal figure in family life. The following questions were 
proposed in order to encourage discussion. "What then do you think about the new 
position in which the father finds himself? Should the father impose his wishes 
on the family dictatorially as he used to do? Or does the new attitude seem 
saner and more reasonable. " 
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The Directorate of Army Education followed the normal pattern of 
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accepting and endorsing the sexual division of labour but it can be assumed from 
the final leading question that they were not opposed to the decline of the 
dominant Victorian father. On the other hand, they were less sanguine about 
changes which undermined the man's position as the economic head-of the 
household. With the emphasis placed on the democratic rights of the individual 
within a liberal democracy, the Directorate could hardly be other than in favour 
of the emancipation of women but their "lukewarm" attitude to this coupled with 
their view that male activities were the key to the future success of Britain 
was evident in their superficial approach to the section on the mother which it 
is worthwhile quoting in full. 
"What about the Mother? " 
The mother used to be the central, stable element in the family. Is she 
so today? 
Not necessarily, perhaps, for the emancipation of women has brought in its train 
the possibility of all sorts or work, both paid and voluntary that may take her 
out of the home; and the provision of nurseries and nursery schools, in the 
towns at least, lets her seize that possibility if she wants to. 
Are these developments to be welcomed? Do you approve of married women 
having independent careers? Do you think that a woman who is mistress of her 
home and lives there with her children is necessarily "unemancipated"? "100 
In an earlier section on the health of the citizen, in which they approved of 
measures to protect the mother and child, they also endorsed day nurseries as 
suitable childcare agencies claiming that "Not every woman who can bear a child 
is the best person to rear it and many homes and vicinities are the least 
suitable playgrounds for youngsters. "101 The teaching pamphlets issued by the 
Directorate endorsed most of the predominant trends brought about by wartime 
conditions which included the release of women from some of their traditional 
domestic responsibilities and in this sense they gave some support to a notion 
of modernising the family. On the other hand given the scant attention paid to 
the changing position of the mother and the implied assumption of the leading 
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questions that emancipation had little to do with economic independence coupled 
with the interest in protecting the man's position as the economic head of the 
family, it can be assumed that there was little support for radical change which 
might undermine the established economic superiority of men. 
This conclusion is further endorsed by the recommendations made by the 
Directorate to solve the population problem. It positively endorsed measures to 
increase the size of the family and stressed that, given the present decline in 
the birthrate, Britain would have difficulty in maintaining an adequate standard 
of living and armed forces of the necessary size and concluded with the leading 
question, "Those are the facts and this is the choice. Either we can let things 
go on as they are and take the consequences already seen, or we can make the 
extra effort involved in raising families of three or four instead of the 
popular one or two. What is your choice? " 
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Given the emphasis placed on the 
necessity to increase family size plus an approach which endorsed rather than 
analysed the predominant trends, it is unlikely that army education did much 
more than reinforce existing prejudices especially regarding the man's 
traditional role as the economic head of the household and woman's subordinate 
domestic role. It is therefore probable that the Army's education schemes did 
little other than to endorse a more conservative approach to family change. 
With regard to the attitude of servicemen, Marian Ramelson's description 
of the thousands of Allied prisoners held in a camp in North Africa is of 
interest. To counteract demoralisation following the death of 300 men, lectures, 
debates and discussions on wide ranging topics about the future took place. 
According to Ramelson "within a short time, thousands and thousands were 
attending these events which lasted for hours and hours at a time. Every subject 
under the sun was discussed. India gained her freedom, racial intolerance was 
condemned, a brave new world was projected after the war, but one subject was 
resolutely thumbed down: "That woman was equal to man and should enjoy the same 
rights. "" One contributor to the discussion received wholehearted support from 
all for his view that, "He was going to have his wife at home when he came in 
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from a hard day's work, with his slippers warming by the fire, his meal ready on 
the table and his children bathed, fresh as paint, and ready for a good-night 
kiss. " 
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In discussions which took place on the reinstatement of the family in 
postwar Britain and the proposals put forward for social policies to support 
family life, although there were those who wished to see current trends reversed 
so as to reinforce women's domestic responsibilities, there were other 
influential groups who saw the need for a "modernisation" of the family to 
encompass changes in women's position. What this mainly demonstrates is the 
strength of a familist ideology at this time: that is, an ideology which 
stressed the importance of securing a stable form of family life after the war 
based on the existing sexual division of labour and that this aim should be 
central in the formation of policies for social reconstruction. The examination 
of the opinions of the influential groups gives some indication of the diversity 
of views which existed at this time and also shows that in spite of the support 
given to women's economic emancipation via their entry into the paid labour 
force, there was little attention paid to the problem of their economic 
dependence on the male wage when childbirth and child rearing took them out of 
the labour market. In all cases domestic responsibilities and in particular the 
responsibility for childcare was seen as the woman's responsibility. Thus even 
the most radical section of those who supported changes in the family also 
favoured social policies which endorsed maternal care in the family. Nowhere is 
this more clearly in evidence than in the form of support given for nursery 
provision. 
In spite of the expansion of daycare during the war, controversy over 
its value continued, not least because of the variability in the standard and 
quality of provision, so that those who were in favour of daycare provision were 
in a minority, It was the supporters of nursery schools rather than day 
nurseries who gained from the increased acceptance of nursery provision which 
wartime conditions produced. At this time nursery schools were endorsed by 
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leading politicians such as Churchill, Morrison and Butler as well as those who 
had traditionally supported pre-school education. The Nursery School Association 
was still expanding at this time and played an active part in promotion, through 
articles in relevant magazines and journals, large prestigious exhihibitions 
held at Harrods, Kendal Milne's store in Manchester and Benthall's in Kingston. 
In 1943 a new film "Double Thread" was made and a premiere performance was held 
at the Curzon Cinema in London. It was attended by the Duchess of Kent and 
Butler addressed the audience to outline the government's plans for nursery 
education. The film was widely distributed with fifty copies bought by the 
Directorate of Army Education alone. It is not surprising therefore, that the 
supporters of nursery schools assumed that the 1944 Education Act would herald a 
new era in early childcare in which nursery education would be a beneficial part 
of the experience of all pre-school children. 
What is of most significance regarding female domestic labour is that 
nursery schools were institutions which endorsed and supplemented maternal care 
in the family, rather than institutions which provided substitute care to enable 
women to take up paid employment. From its inception the N. S. A. had been 
concerned to stress that nursery schools were agencies which had a part to play 
in raising standards of maternal care. The film "Double Thread" was thus 
entitled because it depicted the close relationship between the nursery and the 
family. The Association's wartime publication "The First Stages of Education", 
which was brought out to coincide with the construction of the 1944 Education 
Bill, reiterated this theme, by endorsing the need for parental training. It 
suggested that though mothers had gained some knowledge about early childcare 
through the existing provision that this should be improved in the future 
because the work so far had not been sufficiently systematic or 
comprehensive. 
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Those in favour of nursery education drew a line between 
dependent infancy in the family and the stage when the young child required the 
stimulation of a specialised environment under the supervision of specially 
trained teachers who were aware of the close interdependence of physical and 
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psychological health. All agreed that children up to the age of two were best 
cared for by the mother in the family and many were doubtful of the value of 
nursery education before the age of three. This was the view of Susan Isaacs who 
believed that the earliest the infant needed companionship outside the family 
was-towards the end of the third year, or just before her third birthday. 
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She 
also stressed that the prime function of the nursery school was to supplement 
family care and to provide a link "between the natural and indispensable 
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fostering of the child in the home and social life in the world at large. " 
What is significant with regard to the discussions on the future of the 
family in postwar Britain is that even those who were in favour of nursery 
provision after the war supported the distinction between dependent infancy and 
the stage at which children would benefit from nursery education. The main 
difference being that those who were interested in advancing women's 
emancipation tended to assume that nursery schools would help working mothers as 
well as those engaged full time in domestic labour. It was suggested that 
nursery schools should remain open for longer hours to accommodate the needs of 
working women, with little serious thought given to the special kind of nursery 
provision necessary to ensure that both the needs of young infants and working 
mothers were adequately met. Even if the 1944 Education Act had been fully 
implemented regarding pre-school children, a significant percentage of female 
domestic labour would still have been necessary to care for children under the 
age of three. Moreover it is doubtful whether professionals concerned with early 
childcare would have supported the use of nursery schools as agencies providing 
extended care while mothers worked, when to the professionals the value of 
nursery schools lay in their ability to provide an enriched environment for 
children and to encourage a greater degree of awareness on the part of the 
mother of the needs of the underfives as expressed by developmental 
psychologists. It is also doubtful whether the teachers unions and professional 
associations would have supported such a strategy. 
Throughout the forties when policies for postwar reconstruction were 
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under discussion, there was widespread support for social policies to protect 
and maintain the family. The family was seen as central to Britain's postwar 
recovery and although some attention was paid to women's emancipation this was 
secondary to the interest taken in securing adequate standards of reproduction 
for the future generation. The disruption of family life which had taken place 
during the war had further increased demands for improved standards of childcare 
and the continued interest in population decline reinforced such demands 
especially because of the growing emphasis placed on quality rather than the 
quantity of the future generation. To all concerned the family remained the 
favoured unit for child rearing with mothers defined as the primary agents in 
securing improved standards care within it. Although wartime conditions had 
produced a restructuring of female labour towards wage labour which in turn 
renewed demands for equal pay for equivalent work, this was accompanied by 
widespread support for social policies which endorsed women's traditional 
responsibilities for the care of dependent members of the W. C. F. H., and in 
particular for policies which sought to raise standards of maternal care in the 
family. Those interested in advancing women's economic emancipation tended to 
ignore the contradictions inherent within this dual emphasis on women's paid 
employment and women's domestic responsibilities. They advocated the development 
of the dual supported family without giving sufficient consideration to the 
increased work burden placed on the shoulders of women by the continued 
acceptance of the family as the basic unit of care for dependent members of 
society or to the sexual division of labour which traditionally characterised 
this unit. They also ignored or failed to appreciate the problems associated 
with providing care for dependent members of the working classes outside the 
family in terms both of the transfer of income necessary to provide alternative 
care and of the adequacy of state provision for meeting particular needs. Most 
importantly, they underestimated the difficulties faced by the wife and mother 
in maintaining economic independence and a secure position in the labour market 
without adequate provision of childcare facilities which went beyond the 
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provision of nursery schools towards the flexible forms of alternative childcare 
facilities needed to suit the varied needs of women and children. 
The Implementation of Social Policies after the War 
When the Labour Government took office in July 1945, the demand for 
social policies to support family life was at its height and one of the first 
executive decisions taken by the new government was the agreement to pay family 
allowances following the Chancellor's budget in April 1946. Labour policy for 
postwar reconstruction was based on the plans drawn up during the war and in 
particular on policies to give a further degree of financial security, improved 
standards of health and better housing for the W. C. F. H. as outlined in the 
Beveridge Report. The new Government's ability to implement these policies 
rested on "some kind of financial agreement being reached with the United States 
to ease the burden of indebtedness and deficit and to give Britain a breathing 
space to help with future recovery. "107 When AmericaX terminated its "lease 
lend" arrangement six days after the surrender of Japan in August 1945, the new 
loan arrangements put forward by the most powerful capitalist nation gave the 
Labour Government the breathing space it needed to proceed with social reforms 
but at a high cost in terms of the new currency convertability arrangements 
insisted on by the United States Government. 
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There was also the problem of 
scarce resources especially in the building industry and by 1947, it had become 
clear "that inflation, not potential depression was the problem and so the 
Keynesian deficit spending had to be put in reverse. "109 Apart from the long 
term effects of the inflationary trend on the purchasing power of wages and the 
maintenance of State benefits at adequate levels, the immediate short term 
effect was on plans for housing, the extension of the school leaving age and the 
provisionof nursery schools. In 1947, the S. L. A was raised to fifteen but this 
was also the year when the government began to impose limits on expansion. Plans 
to raise the S. L. A. to sixteen were abandoned together with compulsory part time 
education up to the age of eighteen. Most significantly regarding the early 
483 
child care aspect of female domestic labour, it also meant that the anticipated 
widespread provision of nursery education was once again held back. In December 
1947, the Ministry of Education issued a circular prohibiting the building of 
new nursery schools or any major extension of existing nursery schools. As 
previously discussed, it is doubtful whether either the central or local 
authorities were positively committed to making nursery schooling the first 
stage of the universal state system of education rather than special provision 
for selected categories of children but circular 155 provided an effective 
defence against the demands of nursery enthusiasts. 
The economic problems facing the Government did not deter its plans for 
social security and the establishment of a National Health Service. James 
Griffiths was appointed as the Minister of National Insurance with the aim of 
implementing the measures set out in the Beveridge Report. (Not all the measures 
proposed were implemented, in particular, loss grants for the self employed, 
furniture grants and separation allowances were dropped). In relation to the 
financial security of the W. C. F. H., the aim was to provide a comprehensive 
scheme based on the insurance principle which would fill in the gaps in the 
piecemeal system which had evolved in the previous decades of the century. "The 
Beveridge Report, the White Paper of the Coalition Government on Social 
Insurance and the National Insurance Act (1946) of the Labour Government, were 
in complete agreement that the gaps in the scope of social insurance should be 
filled and groups of people excluded would be brought into the State scheme. " 
Similarly, there was unanimous acceptance of universality, "on ethical practical 
and actuarial grounds", and as envisaged by Beveridge, the Act brought together 
insurance against sickness, unemployment and old age. 
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This Act had been 
preceded by the National Insurance (Industrial Injuries) Act 1945 and was 
followed by the 1948 National Assistance Act to provide a safety net of means 
tested benefits. The social insurance benefits included a basic rate of 26s to 
be paid to all employed men and single women; and an increase of 2s an existing 
unemployment rates and 8s on sickness rates. For those above employment age 
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(above 65 for men and 60 for women) pensions were raised to a basic rate of 25s 
for a single pensioner and 42s for a married couple. The Labour Government 
rejected Beveridge's agreement with the Treasury to phase higher pensions over a 
twenty year period. With regard to women and children, the Government accepted 
Beveridge's assumptions on the nuclear family, its organisation and its 
operation. Thus the measures introduced endorsed the unequal man-supported 
family and the sexual division of labour which underpinned this inequality. The 
married man's benefit included an additional 10s for a wife and 7s 6d for the 
first child. The employed married woman's benefit depended on her choice of 
contribution class but even if a full contribution had been paid, the benefit 
received was at a lower rate than that of the man or the single woman. However, 
the full contribution entitled the married woman to a maternity allowance at a 
rate fifty percent higher than the normal benefit rate. (The higher rate only 
survived until 1953, when it was reduced to the same rate as the man's 
unemployment or sickness benefit). Further State support for maternity was given 
through a maternity grant of £4 paid before the birth to assist with the expense 
of the confinement and for non-working wives an attendance allowance was paid 
for four weeks following birth. (In 1953, the allowance was incorporated into 
the maternity grant). To some extent family allowances also provided a further 
degree of financial assistance for the child rearing aspect of female domestic 
labour but because of concern that the allowances might undermine parental 
responsibility and because of their cost to the exchequer, the allowances only 
partially covered the subsistence needs of the second and subsequent children. 
Beveridge's initial aim of abolishing child poverty by family allowances had 
been abandoned by the coalition government and the Labour Government accepted 
this. In addition, Beveridge's recommendation that a separation allowance should 
be paid to a married woman left without the support of a husband, albeit on the 
condition that the breakdown of the marriage was not the fault of the recipient, 
was not accepted. Therefore in the event of desertion, separation and 
divorce, the financial security of the wife and mother rested on her ability to 
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secure maintenance payment through the courts. If this failed then the only form 
of support available was that provided by the means tested National Assistance. 
The only form of insurance cover provided directly to the woman against the loss 
of the husband's income was the widow's benefit which was paid for thirteen 
weeks, after which the woman was expected to find paid work unless she belonged 
to an excepted group such as widowed mothers with dependent children or widows 
between the ages of fifty and sixty. 
The social security measures implemented at the end of the Second World 
War, attempted to compensate for the inadequacy of the wage form in meeting the 
needs of all members and sections of the working class, but the Government did 
not contemplate any radical change in the existing structure of the labour 
market which supported the existing wage form and which significantly maintained 
female wage labour in a subordinate position. The measures also endorsed the 
existing sexual division of labour in a form which defined the domestic 
responsibilities of the wife and mother as the primary aspect of the woman's 
life. State benefits now gave more protection to the worker against loss of 
earnings due to retirement, unemployment, sickness and injury but male and 
female labour were treated as distinct categories based on notions of the 
primary nature of women's family roles and domestic responsibilities. The 
measures also endorsed the married man's financial responsibility for his wife 
and children and consequently also supported the notion that the man was 
entitled to a wage large enough to support a wife and family. Although the full 
employment envisaged for the future by Beveridge and the Labour Government was 
seen in terms of both female and male wage labour, both considered that the 
percentage of female labour would be a small percentage of the total labour 
force and would remain so. Such assumptions had the important consequence of 
endorsing the male wage dependent household rather than the dual supported 
household. All the planned measures for social security in the postwar period 
supported the continuation of this household. This was significant in terms of 
the structuring of male and female labour and posed specific problems regarding 
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the financial security of women who gave up paid employment due to the pressure 
of domestic responsibilities during the child rearing period of the family 
cycle. 
In proposals for the future, the category of male labour was regarded 
specifically as wage labour with its main domestic responsibility being to 
provide an income to meet the consumption needs of a new family on marriage. The 
main aim, therefore, was to provide benefits which would counteract the worst 
aspects of poverty but without undermining the work ethic, thus ensuring a 
continued supply of male labour for the labour market; thus men were treated as 
a homogeneous group. On the other hand, the category of female labour, with its 
crucial division between wage and domestic labour was regarded as an essentially 
different form of labour; thus the main aim in this case was to facilitate the 
flexibility of this labour in terms of its transfer to and from the labour 
market mainly according to the demands of domestic responsibilities based on the 
family cycle, but also according to the changes in the demand for women in the 
labour market. Therefore a sharp distinction was made between single women who 
were treated like single men and married women who were defined as carrying the 
main burden of domestic responsibilities. This approach produced a form of 
provision which discouraged employment during the child rearing stage of the 
family cycle (through maternity allowances and widows' allowances) and which 
promoted a powerful ideology that stressed the primary nature of mothering which 
could not be fulfilled on a part time basis. On the other hand married women 
were also expected to work prior to childbirth and in the event of the husband's 
death given the time limit on widows pensions, childless younger widows were 
also expected to work. Insurance cover for female labour was extended to cover 
some aspects of female domestic labour on the basis that this labour was 
essential to ensure adequate standards of reproduction in terms of childcare but 
it did not provide complete financial security for the married woman in the 
man-supported household. Neither did it provide any financial support for women 
with domestic responsibilities outside the man-supported household such as 
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single parents or single women caring for elderly parents. Instead if they were 
unable to seek or secure paid employment they were forced to rely on National 
Assistance or in the case of separated or divorced women to apply for 
maintenance through the courts. Moreover by endorsing the man's domestic 
responsibility as that of the breadwinner, the state also implicitly endorsed 
the man's right to a family wage. 
Eleanor Rathbone had cogently explained the problems associated with the 
predominance of the man-supported household, the low income of many husbands, 
loss of income due to death of the husband or marital breakdown, the inadequate 
transfer of income by the husband to the wife to meet the needs of the household 
and the poverty experienced by unmarried women and their children. Rathbone also 
exposed the conflicting nature of the demand for a male wage large enough to 
meet the needs of an average family and the feminist demand for equal pay for 
equivalent work. Such demands also placed domestic labour in the most 
subordinate category of labour, at best receiving an income little above 
subsistence needs and at worst without subsistence needs being adequately met. 
The interwar period had given rise to growing state concern with standards of 
reproduction in the W. C. F. H. especially in the sphere of childcare, and the 
acknowledged poverty of many women and children also ensured a further extension 
a state provision in an attempt to deal with this although without any 
acceptance of the argument that the State should transfer income in order to pay 
for the caring work of female domestic labour. Moreover the further endorsement 
of the ideal of the man-supported household acted against the formulation of 
constructive policies to meet the existing needs of all women and children. 
Although the widows' benefits provided limited cover for some married women, 
cohabiting women were excluded as were women left without an income or with 
inadequate income due to marital breakdown. -Similarly, 
the premium placed on 
marriage and its continuation also marginalised the needs of single women. 
Although single women in the paid workforce were afforded cover because of their 
contribution to production, the needs of unmarried mothers and single women 
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caring for other dependents were not catered for and the valuable contribution 
of their labour in the reproduction of the population was ignored. The system of 
family allowances introduced mainly as an income maintenance system to prevent 
overlap, rather than as a means of ensuring that the subsistence needs of all 
children were met, did little to alleviate the poverty experienced by children 
of women without access to adequate financial resources. Instead the survival of 
a large number of women and children continued to depend on the means tested 
National Assitance, a replacement for the Poor Law with a structurally similar 
part to play through supplementary benefits in supporting the capitalist 
economy. In addition, apart from the small income provided by family allowances, 
no provision was made for women in the man-supported household, who received 
insufficient income to meet their needs and that of their children, either 
through the inadequacy of the wage or through neglect on the part of the 
husband. When women outside the man-supported household took up paid employment 
alongside their domestic responsibilities for dependents, their disadvantaged 
position in the labour market meant that the woman-supported household received 
a relatively low income although the woman performed both wage and domestic 
labour. The new social security measures improved the financial security of the 
W. C. F. H. and provided additional security for the wife in the man-supported 
household, but it also further reinforced the superior position of male labour 
vis a vis female labour. 
A National Health Service was an essential adjunct to the reformed 
social security system and the war had generated growing support for the service 
including that of the medical profession. Nevertheless, this proved to be one of 
the most controversial areas in the proposed plans for social reconstruction 
because of the vested interests of sections of the medical profession. The 
medical profession's determination to protect private practice was not the only 
continuing element to link health provision up to 1946 to the new provision made 
under the National Health Service. It has been said that, "There is only a 
tenuous link between the Willink plan for 1944 and the Bevan achievement of 
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1948, "111 this may certainly be the case regarding structure, control and 
administration of the proposed service but with regard to measures to improve 
the health and welfare of the W. C. F. H., there was a strong thread linking the 
two based on the well established notion of national fitness, which was a 
central assumption of the Beveridge Report. This had been an integral part of 
the demands of those who wished to promote public health measures relating to 
the individual, since the turn of the century. Although no action had been taken 
during the interwar period, by the forties there was consensus amongst informed 
opinion that future industrial expansion would be based upon a smaller active 
work force to maintain an ageing population. Therefore in economic terms, the 
fitness of the work force was essential not only for the need to contain the 
demand for health insurance benefits but also for the continued maintenance of a 
healthy labour force. The latter also necessitated the generational replacement 
of labour which was the primary concern of pro-natalists, thus the health of the 
mother and children in the W. C. F. H. was of-equal importance. The parameters of 
the national fitness argument may have been conditioned by changes that had 
taken place since the turn of the century, for example, there was less emphasis 
on imperialist aims, but it remained integrally linked to the need for 
industrial efficiency. The main change with regard to the proposals put forward 
during the early forties was the Government's acceptance of a National Health 
Service to be funded from taxation leaving the service "free" at the point of 
delivery. 
Concern with the health and welfare of pregnant women, mothers and 
children had been a predominant feature of the national fitness argument during 
the interwar period and provision was made to extend and improve maternity and 
child welfare. Under sections 22-29 of the 1946 National Health Service Act, it 
now became the duty of local authorities to provide welfare centres, maternity 
care, health visitors, school nurses, home nurses, ambulance services, domestic 
help and measures to prevent sickness and disease including vaccination and 
immunisation. Responsibility for this provision was also transferred from the 
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minor authorities to the County Councils because it was believed that this would 
secure higher and more uniform professional standards. Under the Act, the 
expectant mother was entitled to the services of a general practitioner 
obstetrician as well as a midwife with the expectation that closer cooperation 
between midwife and doctor would lead to improved standards of care and a 
further reduction in the maternal and neo-natal mortality rates. Steps were also 
taken to facilitate the use of analgesics during childbirth. "By June 1949, 
6,065 of the 7,826 midwives in the Domiciliary Midwifery Service had received 
training in this practice. " 
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This was further facilitated by issuing midwives 
with Minnet gas and air machines. The 1946 Survey of Childbearing in Great 
Britain had found that only one third of wives of manual workers had access to 
an analgesic compared with two thirds of wives of professional and salaried 
workers. The provision of maternity beds in hospitals was also seen as a 
relevant measure in an improved and comprehensive maternity service but there 
appeared to be some confusion over the best method of allocating scarce beds, 
(according to demand by mothers or according to need as defined by the 
professionals), at a time when improving home confinement remained an important 
aspect of maternity care. 
The educative work of health visitors was also endorsed by the 1946 Act. 
Section 24(1) stated that "It shall be the duty of every local health authority 
to make provision in their area for the visiting of persons in their homes by 
visitors, to be called "health visitors", for the purpose of giving advice as to 
the care of young children, persons suffering from illness and expectant or 
nursing mothers, and as to measures necessary to prevent the spread of 
infection. "113 Prior to 1946, health visitors had been primarily concerned with 
the health of mothers and young children but the new Act, in principle extended 
their work to include the health of the family as a whole. It was also 
anticipated that, in future, there would be closer cooperation between health 
visitors and general practitioners as well as other professionals concerned with 
the well being of the family. The Act supported the work of health professionals 
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in promoting standards of health care in the family and encouraged a perspective 
which focused on the family as a whole rather than simply on the young infant. 
However, given the prevailing interest in the health and welfare of children, 
providing advice and education on childcare continued to be a primary aim of 
health visitors in the postwar period. It also supported a perspective on the 
family, which judged the adequacy of this unit in terms of its capacity to meet 
the needs of children. Moreover the traditional sexual division of labour was 
accepted without question thus reinforcing the earlier paramount function of 
health visiting that of educating mothers for the "primary" role. 
In a textbook on health visiting published in 1951, the ideal of the 
mother as the home maker and the father as the breadwinner continued to underpin 
the definition of "normal" family life. "The mother is rightly called the 
keystone of the family and her health is of primary importance for through her, 
and around her, the daily life of the family goes on. She needs a clear 
conception of the principles of healthy living if she is to bring up a healthy 
family. She also needs healthy surroundings, labour-saving conditions, freedom 
from anxiety about finance and the urge to do her best. Even under good 
conditions her working day is a long one and her life is often one continuous 
round of small things which may seem of insignificant value to the family but 
which make, or mar, a happy time. "114 Although the importance of the father's 
role was stressed, especially in view of the decline in working hours which 
enabled fathers to spend more time in the home, it continued to be seen as a 
secondary role which at best offered support and assitance to the mother. "The 
father has, too, many more opportunities of helping his wife in the home and is 
often glad to do so. It has been rare for the father to take the children to the 
welfare centre but during the peak period of unemployment between the world wars 
it was not so uncommon, and many fathers bathed the babies, gave the children 
their meals and put them to bed while the mothers supplemented the allowance by 
undertaking work outside. These conditions are obviously undesirable but it does 
help the mother considerably when the father is willing to undertake some of 
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these duties at the weekend in order to give his wife the rest and recreation 
which are so necessary. 
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It was suggested that there was a need for awareness 
on the part of the health visitor regarding the significance of the secondary 
role of father, and that she should seek the cooperation of the father in order 
to advise him of the ways he could help the mother. In this respect it is 
interesting to note that J. C. Spence's "The purpose of Family" was one of the 
books recommended to health visitors on the family. 
Securing the stability of the family was a central feature of the plans 
made for postwar social reconstruction and the legislation formulated during the 
forties and implemented after the war reflected this concern. Raising standards 
of childcare in the W. C. F. H. had been a prominent feature of policies between 
the wars but wartime conditions had significantly increased interest in all 
aspects of childcare as well as drawing attention to the emotional security of 
children. This trend was not only reflected in policies relating to the family 
but it also led to reassessment of the provision made for the care of children 
outside the family which further endorsed the importance of the family and 
maternal care for the emotional security of children. The 1948 Children Act 
provided a series of reforms in the provision made for "homeless" children which 
will be discussed in the next chapter. In addition, securing the stability of 
family life in order to secure a qualitative improvement in the nurture and 
education of the future generation was the predominant theme of the Population 
Report published in 1949. 
In the years between the wars, interest in the quantity and quality of 
the population together with the pro-natalist attitudes which this engendered, 
had become a notable feature of demands for social policies relating to the 
family. Wartime conditions had increased concern with population decline so that 
pro-natalism became a predominant element of the discussions which took place on 
the future of the family after the war. By the time the Royal Commission on 
Population published its findings in 1949, the birthrate had risen and the 
Report took the view that this was probably a fairly stable trend unlike the 
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temporary increase that had taken place during the period relating to the First 
World War. The Commission suggested that, although the birthrate might fall a 
little in the future, there was no reasons to suppose that there would be a 
dramatic decline. They also suggested that it was more important to examine the 
trend in family size rather than focusing solely on reproductive rates and it 
appeared that the trend towards smaller families was a relatively permanent 
phenomenon. A number of reasons were given for this, the most important being 
more efficient methods of birth control, women's rejection of repeated 
childbirth and that children were no longer an economic asset. The Report also 
stressed that rising material standards in the family had increased expectations 
in all classes but achieving a high standard of living was still a struggle 
which was made more difficult in the case of the large family. It was also noted 
that higher standards of parental care was now expected thus acting as a further 
brake on large families. The Report concluded, "This gradual permeation of the 
small family system through nearly all the classes has to be regarded we think 
as a fundamental adjustment to modern conditions. " 
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Although it was 
anticipated that the birthrate would fall a little from its wartime rate, the 
Commissioners were hopeful that a fairly stable position could be maintained if 
the right policies were adopted and they suggested that "If we are to consider 
measures necessary to influence the trend in population then there must be some 
review of the present position of the family. "117 
In terms of numbers the main focus of the Report was on "natural 
increase" and the Commission, anticipating neither a rapid increase nor a 
significant decline, were of the opinion that this might prove to be the most 
satisfactory position. Given the amount of land available and the problem of 
adequately meeting the needs of all members of society, the most constructive 
aim was for a fairly stationary population. In an argument similar to that put 
forward earlier by Keynes, it was suggested that measures should concentrate on 
the need for a smaller but more productive workforce bearing in mind the 
changing age structure of the population. Therefore a necessary corollary to a 
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stationary population would be the need to secure a rise in the quality of the 
population and so it was important to ensure that the recently passed 
legislation was implemented in a way that created a constructive family policy. 
The Commission considered that the creation of a National Health Service, 
especially the extension of measures associated with maternity and child 
welfare, plus the reforms contained within the 1944 Education Act would have the 
dual effect of reducing costs to the family as well as improving the health, 
education and skills of the population. The Report also recommended that 
preparation for family life should be given a more prominent place in the 
curriculum covering such areas such as sex education and the craft of home 
making. It was also suggested that measures which improved the financial 
position of parents and provided services supported maternal care and benefited 
children should be extended and that in future it would be necessary to pay more 
attention to the implementation of social policies which would promote family 
welfare. 
The Commission recognised the monetary handicaps attached to parenthood 
but also agreed with Beveridge that parents could not be bribed to have more 
childen and that in any case the State should not accept full financial 
responsibility for children. The Report stated that, "A readiness to incur 
reasonable financial sacrifice for one's children is in our view an 
indispensable element in the responsible code of values which must form the 
basis of a successful population policy; and to attempt to build on the 
assumption that parents cannot be expected to make such sacrifices would be a 
profound psychological mistake. "118 It was further argued that for the present, 
it was necessary to remain within the overall economic policy of dampening down 
demand, therefore there could be no large increase in financial assistance. The 
Report was, however, in favour of raising family allowances to 7s a week and for 
children of eleven and over to 10s a week and when economic conditions improved, 
the exclusion of the first child should be removed. The Commission also endorsed 
changes in income tax allowances so as to benefit parents in the higher income 
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groups. 
Next in significance to economic handicaps, according to the Report, 
were the specific handicaps experienced by mothers. "Our evidence all points to 
the fact that among intelligent and responsible women of all classes, there is 
an acute sense of conflict, quite apart from monetary considerations, between 
having more than one or two children and living a tolerable life. " The Report 
suggested that conditions in the family lagged behind the general advance in 
living and working conditions so that in comparison the continuous care of 
children frequently involved an intolerable physical and nervous strain which 
called for measures to assist the mother not just in cases of emergency but in 
order to give her a break from "the continuous preoccupation which childcare 
involved. "119 The Report suggested that as soon as economic conditions allowed 
that housing conditions should be improved, the home help scheme extended, and 
there should be widespread provision of nursery schools and nursery classes. It 
was acknowledged that there were problems associated with the physical and 
emotional needs of young infants but the Commission saw no reason why infants 
should come to any harm if they spent occasional short periods at a day nursery. 
It was also suggested that residential nurseries might be used to give relief or 
a holiday to lone parents. 
It would appear that the Population Commission was satisfied that the 
recent legislation had provided an adequate framework for the development and 
implementation of policies which would enhance the welfare and stability of the 
family with particular support for its child rearing aspects, if family services 
were extended when economic conditions improved. The Report concluded with the 
suggestion that, "As services for the family develop, the possibility of more 
closely knit administration, not only for economy but to ensure informed 
experiment, should be kept in mind" and its general conclusion was that "the 
relation between the trend of family size and community outlook and policies is 
peculiarly close and underlying all our recommendations is our concern to have 
this fact recognised. " The Commission requested that all those involved in the 
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relevant branches of policy making and implementation should bear this in 
mind. 
120 
During the forties, discussions on the future of the family and the role 
of social policies in maintaining it had moved beyond the interwar focus on the 
poorer sections of the working class to incorporate all but the more prosperous 
and privileged sections of the middle classes who might be expected to pay for 
"private" medical treatment, education, insurance etc. The disruption of family 
life during the war and in particular the problems revealed and caused by 
evacuation together with the prevailing anxiety over population decline had also 
reinforced and extended the interest of state agencies in the child rearing 
aspect of the family. Included in the discussions on the future of family after 
the war was the notion that the family should be "modernised" to keep up with 
social change and particular attention was paid to the changing position of 
women. Among those whose aim was to advance the emancipation of women, the most 
articulate argument put forward was that which concentrated on women's economic 
emancipation and where it was suggested that the man-supported family should 
give way to the dual supported family in order to facilitate women's entry into 
the labour market. Balanced against this argument, however, was the continued 
emphasis on child rearing in the family and the reiteration of the primary role 
of the mother in the structuring of female labour between domestic and waged 
labour in postwar Britain, the feminist aim of reducing and abolishing domestic 
labour as a female category was constrained by the prevailing emphasis on child 
rearing in the family and the continued acceptance of the sexual division of 
labour in this unit. 
The Beveridge Report which outlined a comprehensive system of welfare 
reforms provided the framework for legislation passed during the forties and as 
such Beveridge's views on female labour and his assumptions on the operation of 
the family played an important part in structuring future financial and welfare 
measures. Beveridge not only envisaged little growth in the area of female wage 
labour but he also believed that State policies should be implemented to ensure 
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the maintenance of a relatively large percentage of female domestic labour to 
perpetuate and improve the work and responsibilities traditionally associated 
with women's roles in the family. With regard to the specific operation of the 
family, Beveridge was mainly concerned with the nuclear family and was in favour 
of maintaining the man-supported household which meant the preservation of the 
wife's financial dependence on the husband's wage. Similarly, he was in favour 
of maintaining parental responsibility but given his acceptance of the man- 
supported household and the traditional sexual division of labour, his ideal 
conception of family life in postwar Britain also meant a strict division of 
parental responsibility with the father's role primarily continuing to be that 
of financial provider and the mother taking the responsibility for childcare. 
Given the additional expenditure incurred during childbirth and child rearing, 
he was in favour of policies to provide some financial assistance to parents but 
in a form which did not undermine overall parental responsibility and only 
offered limited security to the married woman against the "risk" of losing the 
husband's financial support. The social security legislation implemented after 
the war was based on the assumptions contained in the Beveridge Report 
concerning women's labour and the operation of the family and therefore in the 
way Beveridge envisaged, the financial measures played an important part in 
reinforcing female domestic labour. On the other hand, the measures relating to 
this labour were not implemented at the levels proposed by Beveridge. Some items 
in the housewife's policy were omitted, e. g. furniture grants, and payments 
under the family allowance scheme were below the level recommended by him. 
Moreover, Beveridge's limited plans to safeguard the financial security of 
married women engaged in domestic labour were not fully implemented and they in 
any case excluded categories of this labour such as single women caring for 
elderly parents, single mothers, and deserted and separated wives who remained 
dependent on National Assistance. 
It was not only Beveridge who accepted the traditional sexual division 
of labour in the family, especially regarding child rearing. As far as can be 
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judged, all those who took part in the discussions on the future of the family, 
as well as those directly involved in the formulation and implementation of 
policies, also accepted this division. Therefore, given the general concern to 
raise standards of childcare, there was widespread support for social policies 
to assist and support the mother's role in the family. Although there was much 
discussion and support for practical measures to reduce the work and to give the 
mother a break from the twenty four hour responsibility involved in the care of 
very young children, these were not developed on a scale which radically 
relieved or assisted the mother. Instead detailed attention continued to be paid 
to educating and advising mothers on their child rearing tasks. The curtailment 
of nursery provision is the most important example of the policies which were 
not implemented in the way envisaged at the end of the forties. 
The lack of support given to day nurseries and the growing support given 
to nursery schools had the effect of endorsing and maintaining a section of 
female domestic labour to provide care for pre-school children and in so doing 
limited the ability of the mother to seek or maintain paid employment. 
Furthermore, because nursery school expansion was curtailed both in relation to 
an extension of school hours to meet the needs of working mothers and in 
increasing the amount of provision, thus further curtailing the activities of 
mothers with pre-school children, only a small number of mothers had relief from 
childcare. More importantly, as will be discussed in the next chapter, interest 
in the mental and emotional development of children further conditioned the 
implementation of social policies concerning the childcare aspect of the 
W. C. F. H. after the war which in turn played a part in the structuring of female 
labour between its two crucial elements of domestic and wage labour within 
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CHAPTER SEVEN 
Post War Britain 
Mothering as the basis for a child centred society 
"With new psychological insights into the dynamics of a child's mental 
growth, the meaning of motherhood and fatherhood may assume its rightful 
dignity, interest and joy and the temporary withdrawal from a career for a woman 
in order to create and nurture new life may not be regarded as demeaning or as 
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an unwanted interruption or sacrifice. " 
"A mother's job is inevitably exacting, especially when her children are 
small. It is a craftsman's job and perhaps the most skilled in the world. But 
what worthwhile job is not exacting? "2 
By the end of the war interest in improving childcare and the rights of 
children was_akey aspect of social policies for postwar reconstruction. Social 
legislation strengthened the position of the family household supported by the 
male wage and reproduced-by--female--domestic labour. Moreover the mother's 
responsibility for childcare was reinforced by the specific interest_taken in 
the psychic health of children. The first quotation is not only typical of the 
growing importance attached to this but also typifies the way the prevailing 
pro-natalist ideology stressed the need for a parental response to the 
anticipated improved standards of childcare whilst essentially defining this 
response in terms of the relationship between, the mother and child. The second 
statement, by Bowlby, exemplifies the specific interest taken in this 
relationship in postwar Britain and how this interest promoted an ideology which 
----- -- -- 
once-more endorsed the maternal role as the primary role for married women and 
encouraged women to view mothering_as a "skilled" and "exacting" occupation of 
greater value than any in the paid labour force. 
9 
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"Family Care" as the social right of children 
The 1948 Children Act in conjunction with the National Assistance Act, 
both of which came into operation on the 5th July 1948, signalled the end of the 
Poor Law and its past predominance regarding state provision for the welfare of 
children. The legislation sought to establish the social rights of children in 
practice as well as in principle. The 1908 Act had in the main consolidated and 
advanced the legal protection of children and made provision for the training 
and treatment of young offenders. In spite of its public emphasis on the social 
rights of children, in practice the Act did little to improve the care given to 
children outside the family in state or voluntary institutions. The piecemeal 
reforms which followed in the period leading up to the Second World War, in the 
main produced increasing administrative confusion with only a few attempts made 
to improve accommodation and no effort made to provide specially trained staff. 
The inadequacy of this provision has been well documented elsewhere3 and was 
clearly outlined in the Curtis Report, it is sufficient to note that apart from 
the inherent problems associated with institutional care, the workhouse 
environemnt continued to be "home" for a large number of children. In 1946, 
there were still "some 6,500 children so housed and this was not solely the 
effect of war. "4 
The provision made for the underfives severely retarded their 
development at a crucial stage of their lives and in the early decades of the 
century was often the cause of premature death. In 1901, a Parliamentary inquiry 
revealed that, in London, of the 11,678 children under three who entered 
workhouses, 1,221 died (10.5%) and that of the 1,221 deaths 1,039 occurred in 
separate infirmaries with special medical facilities. 
5 
In spite of the alarming 
figures official response was slow. Just prior to the First World War when some 
attempt had been made to control the number of children in workhouse 
accommodation, it was still accepted that this environment had little effect on 
infants up to the age of three. Therefore the regulations only applied to 
children of three and over. It was not until the interwar period when increasing 
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attention was paid to the health and welfare of the underfives that steps were 
taken to provide separate accommodation for infants in residential nurseries. 
Where nurseries had been provided by Public Assistance Authorities supervision 
was conducted through the medical officer of health or responsibility was 
delegated to the maternity and child welfare authorities. Such nurseries 
provided more adequately for the health and physical development of the 
underfives but did little to enhance their mental and social development. On the 
one hand, concern with standards of health meant that staff shortages were not 
so common as in other residential accommodation and most nurseries were in the 
charge of a qualified state registered nurse, the only kind of specialized 
training possessed by any members of staff working with children in care. On the 
other hand this often resulted in a clinical environment which did little to 
meet the emotional, mental and social needs of young infants. Wartime conditions 
had rapidly increased the number of residential nurseries, but a shortage of 
staff meant that standards of care were variable and although in some instances 
attempts had been made to provide "nursery schooling" for the most part there 
was a lack of suitable play materials and playing space. Most importantly, child 
psychologists were critical of residential nurseries and were alarmed at their 
increase during the war. They contended that this form of nursery care could not 
provide the affection and personal interest necessary to promote mental and 
emotional stability and growth. Out of the sight of child psychologists but 
revealed by the Curtis Report, many underfives were still being cared for in 
"workhouse" accommodation which had changed little since the beginning of the 
century. 
6 
The effect of institutional care on children was so distinctive that 
they stood apart from other children in the community. This was the feature of 
institutional care which caught the attention of an influential middle class 
reformer, Lady Allen of Hurtwood. Through her work for the Nursery School 
Association, she travelled to many parts of the country, during the war, 
promoting nursery education and the needs of young children. On the occasions 
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when she visited schools, she became increasingly aware of groups of children 
who stood out from the rest because of their physical appearance, ill fitting 
clothing and unhappy demeanour. On hearing that these were children from 
childcare institutions, she decided to investigate the existing provision made 
for homeless children. Dismayed by what she found, Lady Allen circulated a 
memorandum to the relevant departments calling for action but she received no 
response. She then sent a letter to The Times, having first made sure that 
influential and interested individuals had received a copy prior to its 
publication on the 15th July 1944. This sparked off a unique public response, 
"Day after day, week after week the letters poured in. Many came from leaders in 
social work and others who had first-hand experience. Even after normal 
correspondence had been closed The Times had to publish no fewer than six round- 
ups of further letters. "7 Many letters demanded an inquiry, at the same time a 
spate of questions were asked in the House of Commons and finally one hundred 
and fifty eight members representing all parties supported the call for a public 
inquiry into the provision made for homeless children. On the 7th December 1944, 
the Home Secretary, Herbert Morrison, announced in the House of Commons, that a 
committee would be set up jointly by the Home Office, Ministry of Health and 
Ministry of Education to examine provision as soon as possible. Proceeding with 
her campaign, on the 2nd February, Lady Allen published a pamphlet "Whose 
Children" describing the departmental confusion over supervision and providing 
critical accounts of residential care by adults who had been brought up in care, 
parents who had found it necessary to place their children in care and personnel 
who had worked in children's homes. The pamphlet was again given prominence in 
the press which in turn provoked a good deal of hostility from local authorities 
responsible for provision. 
Given the prevailing interest in the needs of children, the growing 
influence of child psychologists who were turning their attention to the effects 
of institutional care on young children, the large numbers of children left in 
institutions as a direct result of wartime conditions and most importantly the 
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death of Dennis O'Neill in January 1945 while in the care of foster parents, it 
is likely that reforms in state provision for homeless children would have taken 
place soon after the war without the campaign led by Lady Allen. This, however, 
is not to detract from the significance of her campaign in giving impetus to the 
current trend and by the fact that her initial letter to The Times crystalised 
the notion that the State should make provision to compensate children "for the 
family they have lost" which was taken up by the Home Secretary. Thus the terms 
of reference of the Committee were to inquire into the methods of providing for 
children "deprived of a normal home life" and to put forward proposals for "what 
further measures should be taken to ensure that these children are brought up 
under conditions best calculated to compensate them for the lack of parental 
care. " 
At an early meeting between the departments concerned it was agreed that 
the Committee should consist of about fifteen members who would represent the 
central government departments, the local authorities and other agencies 
concerned with the care and welfare of children. 
8 
Although it was initially 
agreed that the Committee should be roughly equally divided between the sexes, 
there was some alarm when it was discovered that the number of women proposed 
for the Committee, by the appropriate organisations, far outnumbered the men and 
it was officially agreed "that the balance should be in the opposite 
direction. "9 The Home Secretary played a predominant part in the discussions, he 
insisted that there should be at least three Members of Parliament on the 
Commitee and it was on his recommendation that Myra Curtis was asked to take the 
chair. Although the Home Secretary was more interested in the "political" 
composition of the Committee, that is that members of central and local 
government were well represented, he was reluctant to include a psychiatrist. 
Nevertheless the mental and emotional aspects of child development were now 
officially considered to be an important aspect of any discussion on the care of 
homeles children. Officials who were directly responsible for the formation of 
the Committee insisted that "it is essential from the point of view of public 
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opinion not to ignore the 
10 
psychological side. " This was an area that provoked 
much discussion; various names were put forward as suitable representatives 
including D. W. Winnicott, Miss Ruth Thomas (an educational psychologist employed 
by the National Council for Mental Health, a friend and disciple of Anna Freud), 
Dr. Grace Calvert (a psychiatrist), Miss S. Clement Brown (Tutor, Mental Health 
Course at the London School of Economics and Hon. Sec. of the Joint University 
Council of Social Studies, previously a psychiatric social worker at the London 
Child Guidance Clinic), Mrs. J. Rhees (Practical Work Tutor, London Child Guidance 
Clinic) and Susan Isaacs. With regard to the latter, health officials were 
strongly opposed to her becoming a member of the Committee. In a memorandum 
stating their objections it was claimed that although she was able and had a 
high reputation, she was "markedly Freudian and consequently rather one sided 
and ill balanced. " In particular, they were critical of the Cambridge Evacuation 
Survey which she edited because in their opinion although the criticisms made in 
the study may have been justified at an early point in evacuation it also made 
wide generalisations on inadequate samples. It was also noted that "she ran, 
twenty years ago, a small school at Cambridge which everybody thought was run on 
e 
rather cranky lines; she then based two or three books on this isolated pi, ce of 
experience. "11 Health officials suggested that Miss Clement Brown was a` 
preferable choice and when the final Committee was announced she and Miss Lucy 
Fildes, an educational psychologist proposed by the Ministry of Education, had 
been chosen to represent the "psychological side". This was given further 
consideration when evidence was taken from Susan Isaacs, Donald Winnicott and 
John Bowlby on the mental and emotional needs of children and the problems 
associated with institutional care. 
As recommended by the Curtis Committee, the 1948 Children Act attempted 
to provide the basis for a comprehensive and unified service under the 
responsibility of one government department. The Committee had not specified a 
particular department but probably because of the Home Office's historical 
responsibility in this area, this was the department chosen by the government 
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for this task. Cost of the service was divided between the Exchequer and Local 
Authorities with the former providing a fifty percent grant towards total 
expenditure. At the local level the responsibility for organisation and 
supervision was vested in ad hoc Children's Committees and as suggested by the 
Curtis Report, children's officers held a pivotal position in directing and 
controlling the newly formed departments on behalf of the Committees. The 
Children's Officer was seen as a "specialist executive" with theoretical 
qualifications in social science and practical experience in social casework, 
whose task was to provide methods of care "based on a more informed, scientific 
and imaginative understanding of the needs of children separated from their 
homes and families. "12 In Part II of the Act, which identified elements in the 
new methods of care, the provision of reception centres to study and assess the 
needs of each child was seen as central to the objective of meeting individual 
needs and special emphasis was also given to the boarding out of children in 
foster homes as being the nearest approach to providing a normal home life. The 
objective of the Act was to meet individual needs within the context of some 
form of substitute family, thus the Children's officer was to act as a guardian 
with authority over the child deprived of a normal family life. In a progressive 
vein, the Act freed children, deprived in this way, from the last traces of the 
Poor Law and appointed a "guardian" to watch over the social rights of the child 
in a way that the 1908 Act had failed to do but like the other reforming 
legislation passed during the forties it did so with reference to a particular 
conception of the family and its role in rearing the future generation. As such 
the social rights of children were closely aligned to the notion that children 
had a social right to family care. In this respect the Act endorsed adoption and 
fostering wherever possible as the most constructive form of provision for 
children in public care; failing this children should be cared for in "family 
groups" within any form of institutional care that it was necessary to provide. 
In this way it was envisaged that the individuality and the individual interests 
of children would be protected. 
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The widespread interest taken in the child rearing aspect of the family 
in the years leading up to the Second World War and the anxiety and concern 
expressed at the disruption of family life during the war had focused the 
attention of policy makers on the value, purpose and operation of the family. In 
addition, those concerned to influence the formation and implemetation of social 
policies were able to support their arguments for the fundamental importance of 
this unit with reference to the work of disciplines within the social sciences 
such as sociology and psychology which stressed the unique nature of the family 
as a primary group which combined social and biological functions in a way 
essential for the reproduction of the future generation. In such a climate of 
thought the family of origin took on a new significance regarding children 
deprived of such a family. Prior to the 1948 Act when children came into the 
care of the state (even when they did so as a result of family breakdown due to 
poverty, stress, death or other forms of family crisis) this was seen in the 
main, as a necessary and permanent break with the family of origin. In contrast 
the 1948 Act placed emphasis on "the strength and formative power of the natural 
family" in a way which defined the social rights of children in relation to 
their family of origin as well as the care provided by the state. 
13 
It was now 
considered in the interests of the child that the early relationships 
established within the family should be maintained. This placed a duty on 
children's departments to take consideration of the past family circumstances of 
the child with the view of returning the child to the family wherever possible. 
Thus although adoption was put forward as the best method of securing the 
"deprived" child a normal home life where circumstances allowed, the aim of 
returning children to the family of origin wherever possible meant that there 
would be fewer circumstances where this was possible. Similarly, although 
fostering was also recommended as preferable to institutional care, this was 
increasingly viewed as a temporary measure, only a necessary and acceptable 
substitute while efforts were made by social workers to resolve the problems 
which led to children being taken into care. 
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Social policies based on postwar legislation aimed to improve the 
health, welfare and financial security of working class families in order to 
provide each family with a basis on which to build a more secure family life. 
During the interwar period the measures adopted to support family life amongst 
the poorer sections of the working class had played some part in reducing the 
number of children needing residential care and it was now believed that the 
most recent measures would succeed in further reducing the number. In a climate 
of opinion which accepted that family poverty had been solved and also stressed 
the importance of the family in developing and fostering qualities essential to 
society, it became the task of children's officers and social workers to promote 
skilled family casework, especially regarding the family crises which undermined 
the child rearing function of the family and resulted in children requiring 
residential care. In this way, the work of child psychologists who stressed the 
importance of maternal care in supporting and fostering the mental and emotional 
development of children became central to the practice of social workers engaged 
in family casework. Therefore from the beginning of the service steps were taken 
to expand family casework to provide skilled help and counselling to parents to 
resolve the problems that prevented the return of the child to the family. 
Initially the number of children taken into care noticeably increased. 
The Curtis Committee estimated that there were about 46,000 children in local 
authority care and by November 1949 the figure had risen to 55,255 and by 1953 
had reached a peak of 65,309.14 In such circumstances achieving the reforms 
proposed by the Curtis Committee was a slow process. Most attention was given to 
establishing reception centres to assess the needs of children and because of 
the difficulty in adapting the existing accommodation to provide a suitable 
environment for small family groups, fostering was seen as the best solution to 
the immediate problem. Fostering was more difficult, however, in the case of the 
underfives because it was accepted that skilled staff were essential to 
undertake the necessary casework. There was also some doubt whether there were 
sufficient willing and suitable families available, especially as it was 
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estimated that two thirds of the children coming into care were of pre-school 
age, often showing signs of minor or major neglect. As a result new residential 
nurseries providing accommodation far removed from that which existed before the 
war had to be set up and by 1952, the high cost of the new provision for older 
children as well as the underfives had meant a rapid rise in expenditure. In 
that year a Select Committee appointed by Parliament to examine expenditure, 
suggested that in the interests of children and the economy, methods should be 
found to reduce the number of children coming into care. The Committee 
recommended that more effort should be directed towards prevention and if 
breakup of the fmily could not be prevented then fostering was a cheaper and 
preferable alternative to residential care. 
is 
Preventing the ill treatment and neglect of children, as well as the 
breakdown of the family had been the subject of a debate in the House of Commons 
prior to this. In July 1949, Mrs. Ayrton Gould had suggested that methods should 
be adopted to prevent the ill treatment and neglect of children and that 
specific action should be taken to remedy home conditions before permanent harm 
was done. The Under Secretary of State promised to set up consultations between 
the Home Office, Ministry of Health and Ministry of Education to see what could 
be done in this area. In July of the following year a joint circular was issued 
(H. O. 157/50: M. O. H. 78/50: M. O. E. 225/50) to local authorities indicating the need 
for skilled action to prevent conditions of child deprivation. It was suggested 
that although in some circumstances prosecution and removal of the child from 
the home might be necessary in many other cases it would be possible to provide 
the right kind of help so that children might remain with their parents. It was 
also suggested that departments concerned with child welfare should coordinate 
their work in order to improve methods of prevention. 
By 1952, when the Select Committee again stressed the need for 
preventive work, the family casework necessary to restore children to their 
families had become an important part of social work and it was seen as a 
progressive and successful practice which could be usefully extended to 
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preventive work. This judgement was based on more than pressure from government 
to reduce expenditure on residential care, it was based on ideas about the 
emotional security of children. According to Younghusband, when the children's 
service began it was still assumed that children must be resuced from 
"inadequate" families but it was soon recognised that "parents lived on the 
inside of the child, that his identity was bound up with his origins and hence 
that everything possible should be done to strengthen home ties. "16 A new 
understanding of the child's emotional needs and its identification with its 
parents gave added impetus to family casework to prevent the break up of the 
family. It was fortuitous that the government's aim of reducing expenditure on 
residential care in the early fifties', coincided with the expert opinion of 
child psychologists who argued that the mental health and emotional security of 
the child was bound up in the family of origin and more specifically in maternal 
care. 
Maternal care and the mental and emotional well being of young children 
Freudian doctrine served to endorse the premise that the early years of 
human development were crucial to the formation of the personality, thus 
encouraging within child psychology a particular interest in infancy and child 
rearing practices. More importantly for mothering and the social construction of 
motherhood, psychoanalytic thought on infancy, as it evolved in Britain, 
developed a matrifocal approach, which gave primacy to the mother-infant dyad 
in structuring mental and emotional development in contrast with Freud's 
emphasis-gn- the t iangular_relationship-, of the oedipal period. In spite of early 
differences between the eclectics associated with the Tavistock Clinic and the 
orthodox Freudians of the British Psychoanalytic Society both groups were united 
in the belief that a deep emotional attachment was forged between mother and 
infant as a result of the infant's "natural" dependence on the mother for food, 
care and protection. Thus the mother-infant dyad became the main unit of 
analysis in such a way that to speak of the importance of the family in 
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providing security and support to the growing infant became synonymous with 
maternal care. 
When Melanie Klein settled in Britain in 1927, her "object relations" 
approach to infant development Provided amore detailed formula to explain the 
early-relationship-between the elements of Freud's tripartite structure of the 
mind. Klein was convinced that the first two or three years of life were the 
most important in conditioning the emotional stability of the developing 
"per's`onality and in structuring the basis for a constructive operation of the ego 
and super ego. She contended that a primitive form of ego (conscious awareness) 
existed at birth which was sufficient to form the basis for object relations but 
it also produced subjective feelings of anxiety and persecution. Thus although 
the infant's mind was dominated by phantasy, from birth the primitive ego had 
the capacity to form rudimentary object relations through primitive mental 
mechanisms of projection, introjection and splitting, whereby the ego developed 
and eventually came to recognise the difference between phantasy and reality. In 
addition, an inherent and important aspect of this process was the infant's 
capacity to project its feeling of aggression and persection towards significant 
objects in its early environment. Moreover, the young infant was incapable of 
recognising the subjective nature of its feelings and attributed these feelings 
to the significant object of its early experience by the process of projection. 
Thus when the infant experienced a good feeling in relation to the external 
object, the object was seen as good and when the experience was bad the object 
was seen as bad. 
At the oral stage when the satisfaction of hunger dominated the young 
infant's life, it was capable of perceiving part objects rather than the whole 
person. Hence the infant related to the breast rather than the mother. The 
breast was seen as a good object when the infant's hunger was satisfied but if 
the infant was left unsatisfied not simply in terms of hunger but of its need 
for emotional satisfaction and sensual pleasure, the breast became a bad object. 
This Klein termed as the "paranoid-schizoid" position because of the process of 
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splitting objects, even a single object, into good and bad categories. This 
position was carried into the anal stage but as the infant's perceptive 
capacities developed, it began to identify with the mother as a person and in 
the process turned to the mother to relieve its feelings of persecution by 
providing love and security. This recognition of the mother as a person had the 
further consequence of increasing the infant's anxiety because it also 
recognised that the mother was the object of its hate (perseqRtýqry attacks) as 
well as its love. Therefore, at this time, which Klein called the "depressive 
position", the infant was in the ambivalent position of turning to the mother 
for love and security whilst fearing that its hate would overcome its love and 
result in the loss of the mother. Thus the fear of losing the mother and her 
love was paramount at this time and the depressive position was characterised by 
successive times of mourning for the loss of the loved one by the infant. 
Klein also believed that, in "favourable circumstances", the libidinal 
ego, (the loving aspects of the infant), could be mobilised as a defence against 
the death instinct and persecutory attacks which emanated from this, thus 
enabling the infant to overcome its sadistic impulses and to increase its hold 
on reality. To Klein, favourable conditions were initially based on a build up 
of good experiences, especially those relating to feeding and bowel evacuation 
which could strengthen and enhance the libidinal ego. Then at the depressive 
position, when the infant was inevitably required to adjust to periods without 
the mother and when this separation inevitably caused paid and anxiety, 
reassurance was essential to strengthen the capacity of the libidinal ego. This 
meant that the mother should only be away for short periods so that her constant 
reappearance would reassure the infant, reinforce its feelings of love, and 
reduce its feelings of persecution. Without such reassurance, the infant was 
likely to experience excessive depression which could result in a return to 
primitive paranoid fears. 
Klein's interest in the depressive position went beyond that of 
explaining ego development and its relationship to the infant's acceptance of 
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the ambivalent nature of its feelings in a way which allowed for love to 
overcome destructive impulses. She saw this position as crucial to the early 
formation of the super ego because its constructive elements provided the basis 
for the development of a conscience in the individual. In contrast to Freud, who 
saw the construction of the super ego as a process of identification with 
parents when oedipal conflicts had been resolved, Klein postulated that the 
super ego was in operation prior to that and it was also "immeasurably harsher 
at this point and more cruel than that of older children. "17 At this point in 
time the super ego of the child did not coincide with the ideal of behaviour put 
forward by the parents but instead had been created and of imaginary pictures of 
images which the child had previously internalized and now projected on to the 
parents. More importantly, Klein believed that the depressive position held the 
key to an understanding of the formation of conscience. She contended that the 
strength of the ambivalent emotions experienced at this time led to the need to 
make reparation in order to defeat the aggressive and persecutory impulses. At 
first, fear of these destructive impulses and the guilt which this produced 
resulted in the development of a harsh super ego, but under the influence of a 
benevolent cycle, in which the libidinal ego struggled successfully to overcome 
the destructive impulses, the need to make reparation was firmly established, in 
a way which ensured that the initial harshness of the super ego receded leaving 
in its place a conscience which identified, more realistically with the parents 
and their ideals. Thus in the Kleinian formulation, the pre-oedipal period was 
defined as crucial to the formation of both ego and super ego, so that the 
successful resolution of the oedipus/electra complex was dependent on the 
earlier experiences which structured the mind. 
Klein's ideas, like those of the Tavistock eclectics, drew attention to 
the importance of the first caring figure for the infant's emotional security. 
In both instances, the mother was defined as the crucial figure needed to 
provide love and security in order to reduce the fear and anxiety which gave 
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rise to the hatred and aggressive impulses. * Unlike the eclectics, Klein 
continued to stress the importance of both the life and death instincts in 
directing the process of development but in contrast to Freud, she argued that 
their aim was to seek an object, thus "where an instinct arose so did an image 
of an object to satisfy it. "18 In addition, because of the infant's capacity for 
phantasy, the internal objects created from instinctual drives were not a direct 
reflection of external objects, but were created from the projected images of 
the infant. Thus, because of the psychic struggle between love and hate on which 
ego development was based, the image of the first caring figure, was an 
ambiguously created image containing both the projected love and hate of the 
infant. 
In her advice to mothers, Klein insisted that it was essential for the 
mother to ensure that the infant experienced a large degree of oral and anal 
gratification, so that during the paranoid/schizoid position, the child's mind 
might be filled with "good objects", thus promoting libidinal ego development. 
This was the best possible preparation for the libidinal ego's struggle to 
defeat the sadistic aggressive aspects of the child's inner world. She also 
argued that the need for oral and-anal gratification continued during the 
depressive position and therefore an understanding, or at least an awareness, of 
the psychic aspects of weaning and toilet training was also important for the 
mother. In Klein's view, good experiences at this time would again strengthen 
the benevolent libidinal ego and diminish feelings of deprivation. Therefore 
tension, anger and hostility on the part of the mother would be counter- 
productive when infants were experiencing the inevitable changes that were part 
of development, such as weaning and toilet training. Klein believed that during 
* The Tavistock eclectics rejected the notion of a death instinct as the basis 
of fear and anxiety. Instead it was postulated that the infant had an innate 
need for love which if thwarted by inadequate maternal care produced fear and 
anxiety and in turn hatred and aggression. 
514 
the depressive position, two circles of development were in force, one a 
benevolent circle and one a vicious circle, both based on the interplay of 
external factors and internal psychical factors. She argued that for the child 
to come primarily under the influence of the benevolent circle, the mother 
should understand the need to lessen the amount and intensity of painful 
stimuli, in order to diminish the strength of frightening phantasies. 
During the thirties, Klein's ideas were a major influence within the 
British Psychoanalytic Society and by the outbreak of the war, the importance of 
her work began to be accepted by those associated with the Tavistock Clinic. As 
previously discussed Isaacs was profoundly influenced by Klein's work and also 
stressed the contradictory nature of the mother-infant relationship, given the 
intensity of the conflicting emotions experienced by the infant. On the other 
hand, Winnicott and Bowlby, who also came under the Kleinian influence during 
the thirties, did not accept the importance of instinctual conflict and attached 
greater importance to mother's role. 
To Winnicott "poor mothering" rather than "instinctual conflict" was at 
the centre of the emotional problems experienced by young infants and he 
advocated the single minded devotion of the mother as a necessary pre-requisite 
for healthy psychic development. Winnicott accepted the relevance of Klein's 
mental mechanism of projection and introjection in relation to the infant's 
experiences of the bodily processes of eating and defecating but rejected her 
concept of the paranoid/schizoid model of early infant meaning. Instead he 
insisted that ordinary healthy young infants were not neurotic and could only 
become so if the facilitating environment was inappropriate. He agreed with 
Klein that emotional disturbances in children had their origin prior to the 
oedipal period but he believed that Klein had wrongly concluded that the depth 
of emotional disturbances meant that these disturbances were rooted in the early 
months following birth. According to Winnicott, for the emotional disturbances 
to be deep, the relationship between mother and infant must be well established 
because only at this point was the infant in a state of sufficient psychic 
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maturity for the response of the mother to deeply effect the infant's psychic 
development. 
Winnicott contended that the maturation process studied and explained by 
child psychologists could only unfold and operate through the "facilitating 
environment" provided by the first caretaker. His concept of "ego relatedness" 
expressed this, so that the operation of innate dispositions, the basis of the 
personality, was dependent on the adequacy of the first relationship. In his 
theoretical work on infant development, he suggested that at first, there was a 
condition that could be described both in terms of absolute independence and 
absolute dependence. How these two states developed and became interrelated 
depended on the infant's contact with external reality. The form of the infant's 
contact with reality was mediated by both the infant's capacity for phantasy and 
creativity and by the caretaker's presentation of reality; these two elements 
provided the basis for an intermediate area of experience in which both inner 
reality and outer reality made a contribution. Winnicott also postulated that a 
"true self" was part of inner reality but its development was dependent on the 
relationship between ego and external reality so that a "false self" could 
develop as a protection against an undernourished ego starved of emotional 
security. Thus only good enough mothering would enable the infant to become an 
autonomous being based on the "true self" but poor mothering would lead to the 
development of a "false self". 
In his simplified and popular writings of the forties and fifties and in 
his work directed at childcare professionals, Winnicott advanced a natural 
organic view of the family which incorporated a psychoanalytic perspective on 
psycho-sexual development. In spite of the important differences between Klein 
and Winnicott, much of his advice on feeding and bowel training was in a similar 
vein to that offered by Klein and Isaacsbut his approach to a greater degree 
placed sole responsibility for early infant care on the shoulders of the mother. 
For Winnicott, "maternal empathy" conceived in terms of an innate disposition of 
the female, 
_brought 
to the fore during pregnancy and nurtured by early infant 
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care, especially breast feeding, was a pre-requisite of the facilitating 
environment provided by the first care-taker. He emphasised the importance of 
the undisturbed and unbroken nature of this process in advancing the growth of 
maternal empathy. Thus to Winnicott, meeting the physical needs of the infant in 
a form directed and conditioned by maternal empathy was the only way of 
facilitating psychic health. Apart from stressing the importance of feeding in 
nurturing maternal empathy, Winnicott promoted breast feeding as the favoured 
form of feeding. 
"The breast" in Klein's theoretical work was an analytical symbol which 
represented an object that satisfied or failed to satisfy the child's physical, 
sensual and emotional needs, therefore logically both natural and artificial 
forms of feeding could provide nourishment, the somatic sensation of sucking 
warm milk and the emotional security of being held closely by the loved object 
but for Freudian's the breast represented more than this. It was a key symbol in 
their conception of psycho-sexual development based on Freud's theory of 
"normality" regarding gender differentiation and sexual response. Therefore 
Klein frequently spoke of oral deprivation and frustration as being a 
significant element in the anger and hatred felt and directed towards the mother 
not only by children who had been breast fed for a short while but by those who 
had been bottle fed. In this respect, the breast in relation to oral 
gratification became more than an analytical symbol, it instead became the 
preferred form of feeding. Winnicott strongly adhered to this view and therefore 
claimed that breast feeding was valuable because it not only facilitated the 
growth of maternal empathy but provided "a blueprint for all types of experience 
in which instinct is involved. "19 Thus the value of breast feeding was 
frequently equated with the promotion of emotional and mental health_ancLin__ 
particular with successful sexual relationships in adult life. Winnicott may 
have rejected the Kleinian proposition that "deep" or "crucial" experiences 
structured the mind at the oral stage but he held on to the belief that breast 
feeding had some consequence for psycho sexual development. 
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At the next stage, there was little difference between Winnicott and 
Klein's position. Winnicott argued that when the infant was ready for "weaning", 
the ego relatedness of the infant to the mother was well established which gave 
the mother crucial responsibility for presenting external reality in a form 
which advanced ego integration and maintained a balance between phantasy and 
reality, as well as allowing the infant sufficient space for the development of 
a "separate" ego. In addition to this, the mother was reponsible for nurturing 
sufficient sense of guilt (the need to make reparation) to provide the basis for 
a constructive super ego but without allowing the sense of guilt to grow to an 
intolerable proportion. Although Winnicott rejected Klein's insistence on the 
presence and strength of innate aggressive impulses, he argued that the growth 
of a healthy capacity for guilt implied a capacity to tolerate ambivalent 
feelings of love and hate. He stressed the importance of the mother's attitude 
and response to her infant, her tolerance of the infant's aggressive impulses 
(brought about by fear and anxiety), and. her need to provide good experiences to 
advance the infant's capacity for love. In Winnicott's view at this stage it was 
essential that the mother was an ever-present figure who avoided leaving the 
baby's care to someone else as she was the only one able to adequately assuage 
the infant's fears and to provide the necessary love and security. Winnicott 
accepted that the Kleinian concept of the "depressive position" had some value 
regarding the human capacity for concern and so agreed that the roots of a fully 
functioning conscience were to be found in the "two body relationship with the 
mother" during the first two years of life, when the mother was the key figure 
for most aspects of ego and super ego development. 
20 
Without this capacity for 
concern, the infant could become a child and later an adult who at best was 
emotionally unstable and at worse, because of a lack of social concern, could 
become an impulsive and often ruthless criminal. In a similar fashion to Bowlby 
he stated, "We cannot hope to cure many of those who have become delinquent, but 
we can hope to understand how to prevent the development of the anti-social 
-tendency. We can at 
least avoid interrupting the developing relationship between 
518 
mother and baby. " 
21 
Winnicott firmly believed that mother infant interaction, based on the 
adaptive response of the mother, set a pattern for all other relationships which 
would eventually form part of the young child's life. He also asserted that this 
relationship was best left to__function "naturally" with as little interference 
as possible from others. Hence his criticisms of health professionals who 
"interfered" in this "natural" process without recognising that this frequently 
undermined the mother's confidence. But his conception of early personality 
development left little room for a paternal role either. Moreover, he was 
concerned to limit the interaction of the father with the infant suggesting that 
"one could not assume in every case that it was a good thing for the father to 
come early into the picture.. "22 He believed that it should be left to the 
mother to decide how to involve the father and until that point was reached, the 
most important aspect of his role was to ensure the "social security" of the 
infant by being in the family, "to help the mother feel well in her body and 
happy in her mind. " His adherence to a rigid distinction between maternal and 
paternal roles was so emphatic that he rejected any notion of role reversal. 
Even in the case of inadequate mothers, where it appeared that fathers were 
capable of giving better "maternal" care, he rejected this solution stating that 
some other way out of the difficulty must be found because "they cannot be 
mothers. " 
Winnicott may have excluded men from early child rearing but he retained 
a notion of the necessity of a patriarchal structure. He argued that the 
paternal role became most significant at the point when the infant had 
identified with the mother as a person and had recognised and accepted her 
qualities of "softness and sweetness" coupled with some firmness when she 
regulated the infant's behaviour. At this point the infant recognised and was 
drawn to the strength of the father's character and respected this. In this way 
the "rules and regulations, permits and prohibitions" of the mother, which were 
not respected in the same way, became meaningful to the child through the 
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relationship with the father. " The father is needed to give the mother moral 
support, to be the backing for her authority, to be the human being who stands 
for law and order which mother plants in the life of the child. He does not have 
to be there all the_time__to do this, 
_but 
he has to turn up often enough for the 
-child 
to feel that he is real and alive. " 
23 
This conveniently left the father 
with authority but not too much responsibility. Instead the main responsibility 
for the future well being of the child was given to the mother. Winnicott's 
notion of the "good mother" incorporated responsibilities which went far beyond 
those previously defined as the mother's responsibility and most specifically, 
the mother was given the responsibility of nurturing a sense of caring which 
formed the basis of the super ego. The nineteenth century rhetoric employed by 
reformers may have propounded the notion that women through their family duties 
bore the responsibility for the ills of society, but in the twentieth century, 
psycho analytic thought provided a "scientific" explanation of the nature of 
this responsibility. "Winnicott helped to advance the view that both the mental 
health of the individual and the moral welfare of society were rooted in 
maternal care. Thus patriarchy although defined as essential for the moral 
welfare of society could be absolved of any problems which might arise because 
these could be located in the inadequate care provided by the mother in the 
first instance. 
The monotropy central to Winnicott's thesis and his contention that the 
constant presence of the mother in the first two years was essential for the 
mental health and emotional security of the infant were both upheld by Bowlby. 
Although Bowlby was convinced that the psycho-analytic emphasis on orality in 
the formation of the emotional bond between the infant and first carer was 
misplaced he still defined the mother as the first and primary carer. Not only 
did he maintain that the mother-infant dyad was the primary and formative 
relationship in personality formation but he put greater emphasis than ever 
before on the importance of attachment and the dangers associated with the loss 
of attachment. Bowlby's approach to maternal care was also more critical than 
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that of Winnicott. The latter with his naturalistic assumptions about the 
family, believed that most families and most mothers functioned adequately, 
therefore, he was concerned that professionals, if they did not fully understand 
the "organic" nature of the family, might interfere with the natural functioning 
of this unit. Bowlby on the other hand, having taken as his main object of 
interest maternal separation and deprivation was more critical of aspects of 
family life which presented infants and young children with experiences of 
separation from the primary carer, hence he adopted a more critical stance 
wishing to reduce or manage more adequately the separation experiences of 
infants and children. Bowlby therefore argued that childcare professionals had 
an important part to play in reducing separation experiences by making parents 
more aware of the dangers-associated with_the. infant's separation from the 
mother. No-one would deny the more liberating aspects of Bowlby's work for 
children needing hospital treatment or state institutional care but his 
concentration on the negative aspects of separation led to a neglect of the 
important learning experience offered by well managed separations from loved 
ones for individual autonomy and the negative features of intensely emotional 
relationships. 
By the fifties, the attention paid to the mother-infant dyad for its 
importance for the psychic health of infants by childcare experts influenced by 
psycho dynamic theories, meant that multiple caring for preschool children 
became associated with emotional insecurity and mental instability. This had two 
important consequences for the child rearing aspect of female domestic labour. 
Firstly, it increased the interest of professionals in maternal care and 
increased their scrutiny of this care. Secondly, it reinforced traditional 
values on maternal care but at the expense of alternative carers within the 
family household and outside and it undermined the value of socialized forms of 
childcare. 
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Maternal Care and the Psychic Health of Children 
In the postwar period, professions associated with childcare such as 
medicine, nursing, teaching, health visiting and social work were all expanded 
by the growth in education, health and welfare provision brought about by the 
creation of the welfare state. Concern with the care of children including those 
"deprived of a normal home life" also encouraged the spread of ideas about the 
importance of maternal care to the mental health and emotional security of young 
children. 
The child guidance movement in particular supported the notion that 
maternal care was the primary factor in conditioning the mental health of the 
child. The disruption of family life during the Second World War drew further 
attention to the problems of child development in the context of separation from 
the family and it had advanced the work of child guidance clinics. It also 
served to ensure that child guidance had a secure future within the welfare 
state. Following the 1944 Education Act, the Handicapped Pupils and School 
Health Regulations issued in 1945, for the firt time defined maladjusted 
children as "Pupils who show evidence of psychological disturbance or emotional 
instability who require special educational treatment in order to affect their 
personal, social or educational readjustment. " The psychiatric approach to child 
guidance endorsed a Freudian approach to mental health, but psychologists were 
also concerned to stress the importance of maternal care and the child's need 
for emotional security. Agatha Bowley, who had been the Senior Psychologist to 
Leicester Education Committee during the war, became a lecturer in child care at 
the Institute of Education, University of London soon after the war. Bowley 
stressed the young child's need for security and affection which she saw as the 
special function of family life and affirmed that children under five primarily 
needed "mothering, personal care and attention, help in learning independence 
and good opportunities for play and experiment. "24 She lectured at other 
universities and her work was recommended to all childcare professionals. During 
the late forties, the New Education Fellowship also advanced the growing 
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interest in "the new psychology" by publishing numerous pamphlets by influential 
figures such as Susan Isaacs, Joan Riviere, Ella Freeman Sharpe, D. E. M. Gardner, 
Clare Britton and Donald Winnicott discussing aspects of education and child 
development. All these factors contributed towards a common approach to the 
importance of psychic health between teachers, social workers and other 
childcare professionals which paved the way for a growing awareness of the 
relevance of a psycho dynamic approach to the family and to an acceptance of 
Bowlby's ideas. Nowhere was this more apparent than in the field of social work. 
During the war the work of psychologists on the effects of evacuation 
and residential care had commanded a good deal of attention, so too had Bowlby's 
claim that the prolonged separation of the child from his mother (or mother 
figure) in the early years could commonly lead to his becoming a persistent 
thief and an affectionless character. This conclusion based on research into 44 
consecutive cases of children referred to the London Child Guidance Clinic for 
stealing was first published in the International Journal of Psycho-Analysis in 
1944. In a paper written four years earlier in the same journal, Bowlby 
criticized what he saw as the superficial attention paid to the social 
environment in analytic literature and referring to the emphasis now placed on 
the "broken home" as a causal factor in influencing neurotic behaviour, he 
asserted that the concept of "a broken mother child relation" was more accurate. 
Although the research was severely limited and the data did not justify the 
conclusion drawn, it aroused sufficient interest in circles outside the psycho- 
analytic movement to encourage a separate publication in 1946. By 1952, when the_ 
government policy on "deprived" children was undergoing change, Bowlby's more 
influential study on the same theme, "Maternal Care and Mental Health, " had been 
published and widely read. Importantly, his conclusion that separation of the 
infant from the mother had a detrimental effect on the psychic health of the 
child was in the main uncritically accepted by children's officers. According to 
J. S. Heywood, Bowlby's thesis "was substantiated by the findings of the 
children's officers themselves in dealing with adolescents, with institutional 
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backgrounds often lasting from infancy, who were now frequently unable to make 
the relationships required in the new forms of more personalised care provided 
in smaller houses and in the fostering situation. "25 It is not surprising, 
therefore, that at this time deprivation took on a new meaning beyond that 
associated with poverty, cruelty and neglect in the family to encompass notions 
of parenting relating to psychic development and especially of the importance of 
maternal care in the developmental process. 
Further evidence of the impact of Bowlby's thesis on people working in 
this area of child welfare is indicated by the invitation extended to him to 
give the Annual Convocation lecture to workers associated with the National 
Children's Homes in 1953. His message was not one of reassurance regarding the 
removal of children from the family. He stressed the. -emotional 
significance of 
attachment to one person and insisted that the only way to provide for the 
motherless child was to ensure that a person could act as mother substitute 
---------- 
until 
.. ý. -. - -. R 
the child could be returned to her mother. The main purpose of the lecture 
-- ------------ 
was to advocate measures to prevent the case of the motherless child. Bowlby 
drew attention to the high cost of residential care in comparison to providing 
adequate allowances for children and he considered it to be an absurdity for 
mothers to be forced to work because of inadequate allowances. But the main 
theme was emotional rather than economic security and Bowlby argued that steps 
must be taken to help parents to provide the stability needed by children. By 
parents, Bowlby meant mothers and he suggested that even if they neglected their 
children, mothers were providing "continuity of human care" on which emotional 
security was dependent. "He may be ill fed and ill sheltered, he may be very 
dirty and suffering from disease, he may be ill treated, but unless his parents 
have wholly rejected him, he is secure in the knowledge that there is someone to 
whom he is of value and who will strive, even though inadequately, to provide 
for him until such time as he can fend for himself. To Bowlby, the main 
solution to the problem of "inadequate parenting" lay 
in a policy of 
-- -- ----- - 
intervention into the family to improve parental care. 
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Although Bowlby's work met with some hostility from paediatricians, 
psychiatrists and academic psychologists, there is no doubt of the influence of 
his thesis on state provision for children deprived of a normal home life and 
also on social work strategies relating to childcare in the family. Bowlby 
provides confirmation of this when discussing the hostility that his ideas 
produced. "All but a handful of paediatricians found them very threatening; the 
Maudsley psychiatrists regarded them as absurd and totally wrong-headed. The 
people who did take the report in their stride and were very grateful for it, 
were the child care people. "27 Moreover his thesis offered timely support for 
the trend towards family casework, whose central aim in relation to childcare 
was to supervise and improve the maternal care given to infants and young 
children, where the child rearing function of the family was judged to be 
inadequate. 
In commenting on the psychiatric deluge that was part of the development 
of social work in the United States, Woodroofe claims that "... the English 
social worker was less susceptible to the new psychology than her American 
counterpart, and although in the "thirties, the influence of psychoanalysis was 
more strongly felt in England than in the preceding decade, the Welfare State by 
then, was so firmly entrenched that it formed a bulwark against which 
individualism beat in vain. "28 As previously discussed, the changes that took 
place in the philosophy underpinning the evolution of social practice in Britain 
were more complex than is usually acknowledged by historians. Interest in the 
individual was based on an organic approach to society and the family unit 
remained at the basis of the social philosophy and practice of social work. With 
regard to the influence of psychoanalysis in providing a theory of family 
interaction and its importance for the stability of the adult personality, the 
welfare state helped to promote its influence. Later writers endorse Woodroofe's 
conclusion that the widespread influence of psychoanalysis did not effect social 
work practice in Britain until after the Second World War but maintain that the 
ground was well prepared during the thirties. 
29 
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Although both social work training and its development as a profession 
tended to stagnate during the interwar period, it was during the late twenties 
and early thirties that the casework approach examining the interaction of the 
individual with the social environment, pioneered by Mary Richmond, came into 
force. As one member of the profession, who was influential in the development 
of this trend stated in 1933, "Criminologists, industrial psychologists, psycho- 
pathologists are all telling us that the individual's misbehaviours, social 
failure, industrial failure, and mental illness are due not only to his 
constitution but to his lack of certain fundamental satisfactions in his life. 
That the lack of love, appreciation and independent achievement lead directly or 
indirectly to certain distortions of adaptation; a withdrawal into phantasy; an 
undoing of the past; and over insurance against the future. "30 The establishment 
and growth of the child guidance movement and the impetus which it gave to the 
extension of psychiatric social work was also important at this time. This is 
the case because of the prominent part played by psychiatric social workers in 
the development of the profession as a whole and in promoting the relevance of 
psychoanalysis to social work practice, especially in relation to childcare and 
development. 
It was the widespread anxiety over the disruption of family life and the 
care of children during the war which gave further impetus to both an acceptance 
of the relevance of a psychoanalytic approach and to the extension of social 
work in the area of childcare. After the war social work became firmly 
established as a profession operating within the welfare state and this 
coincided with a more widespread acceptance of a psychoanalytic approach to an 
understanding of family interaction and consequently this approach frequently 
underpinned family casework practice. This was partially brought about by the 
prewar trends and by the interest taken in the family and childcare during the 
war but the Curtis Report and the implementation of policies following the 1948 
Children Act further helped to establish the importance of a specialized 
childcare service as part of the Welfare State. Undoubtedly, Bowlby's work with 
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its links to child guidance was a further crucial factor in promoting a 
psychoanalytic approach to family casework. In this respect his work enhanced 
the relevance of-Psychoanalysis within the childcare service and in turn social 
work TActi Lh ped tDnromote his ideas. It has been noted that most 
children's officers immediately accepted Bowlby's thesis and Younghusband, the 
acknowledged expert on developments within the profession of social work after 
the war stated that "Fortunately, Bowlby's Maternal Care and Mental Health 
(1951) fanned the winds of change. The response to this study was enthusiastic, 
especially in the childcare and probation services, and in varying degrees in 
other helping professions and in the teaching of social work. " 
31 
After the war, when social work was put under the microscope, there was 
a widespread interest in promoting family casework and it was generally agreed 
that all social workers should have some experience in family casework before 
specializing. 
32 
The C. O. S had played a leading role in establishing family 
casework and after the war it continued to promote this method of pracatice. 
When the C. O. S. became the Family Welfare Association, in its search for a new 
identity, it made family casework and the problems associated with family life 
its primary activity. In 1948, the Family Discussion Bureau was formed, forging 
a new link between social work and psychoanalysis. In 1940, at a C. O. S. 
conference held in Oxford to discuss postwar planning, it had been argued that 
there was a need to find a more "scientific" basis for their work with families 
because "The theories now taught in the school of social service have come over 
from the nineteenth century and seem no longer to fit. "33 When deciding to set 
up the Family Discussion Bureau, the Association turned to the Tavistock 
Institute for its expert help. Two centres were opened, one at Fulham and one at 
Hendon, each close to a psychiatric unit which promised assistance. Dr. Main of 
Cassel Hospital was linked to the Fulham Centre and John Bowlby to the one at 
Hendon. It was decided that the application of psychoanalytic concepts togamily_ 
casework was likely to prove a fruitful combination. A training course was 
started in September 1948 at the Tavistock Institute to facilitate this. This 
527 
early experiment laid the foundation for a psycho-dynamic approach to family 
casework which was further promoted by an advanced course for caseworkers at the 
Department of Children and Parents at the Tavistock Centre in 1950. Bowlby as 
the head of the Department was concerned to ensure that social workers were made 
aware of "the potential for constructive or damaging work with children and 
families inherent in the social worker's function. " 
Similarly, the importance attached to the new child care service had 
stimulated new training courses for childcare officers. Although the courses 
varied in their orientation, each course had as a tutor a psychiatric social 
worker experienced in a psychoanalyitic approach and each had some experience of 
the emotional problems caused by evacuation. The course set up at the London 
School of Economics had as its tutor, Miss Clare Britton and the students 
attended lectures given by Donald Winnicott at the Institute of Education. 
35 
Noel Timms, in his comprehensive study of the principles and practice of 
casework confirms the unique influence of psychoanalysis, "of the disciplines 
that have contributed to casework, the most widely used has been that of 
psychology particularly psychoanalysis. "36 This trend once more focused 
attention of social workers on the subjective defects of individuals. As one 
social worker remarked in 1951, when promoting the use of psychoanalysis in 
social caseworm "We have seen that many of the problems that our clients bring 
arise, not primarily from a lack of environmental opportunity, though such 
difficulties certainly occur, but largely because our client's own personalities 
make it impossible for them to use the environment constructively to satisfy 
37 
their own needs. " 
Working in 1959, on the use of social science to define and recommend 
solutions to human problems, Barbara Wootton discussed how contemporary 
attitudes in social work had shifted from a concern with poverty and the relief 
of poverty in a way that would encourage the virtues of thrift, self help and 
independence towards casework methods which "succeeded in exchanging the 
garments of charity for a uniform borrowed from the practitioners of 
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psychological medicine. "38 Although allegiance to Freud in this process was less 
unquestioning in Britain than in the United States, nevertheless, the timely 
growth of psychiatry and psychoanalysis had been sufficient "to revolutionize 
both the language which these workers use and the conception of their role which 
they present alike to themselves and to others. " Wootton also recorded that this 
process focused on personal maladjustments and most frequently perceived the 
causes of maladjustment to be rooted in the events of childhood so that attempts 
were made "to explain the peculiarities of parents of "problem families" in 
terms of their infantile experiences. "39 A further consequence of the approach, 
graphically described by Wootton, was the notion that children of "maladjusted" 
parents would grow up to be similar parents and as a result a policy of 
intervention was recommended. Hence the widespread interest in a psychodynamic 
approach to the family in general and to Bowlby's work in particular. Wootton 
documents how, during the fifties, theories of maternal separation and 
deprivation became part of conventional wisdom. "It is now widely held that a 
child's personality is damaged by separation from its mother in infancy, or by 
rejection by her, or by loss of her affection (all of which are by no means the 
same thing) and that these experiences inhibit his ability to make affectionate 
relationships with other people, or predispose him towards anti-social or 
delinquent conduct, (which again are not the same thing). " 
There is little doubt that social work as it expanded during the fifties 
and early sixties, especially in the fields of child guidance, probation, 
childcare and mental and social welfare, promoted the method of family casework 
based on a psychodynamic approach which readily incorporated Bowlby's ideas on 
maternal care. As such more than any other profession, social work served to 
advance a conception of child__rearing_in the family-which-endorsed_the_primary 
nature of maternal care. Thus regarding the welfare of pre-school children, 
social workers, after the war, focused upon and stressed the consequences of 
"poor mothering", not so much in terms of cleanliness, health, poor clothing 
etc., but for its ability to jeopardize the mental health and emotional 
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stability of the child and hence the adult. However, in spite of the growth in 
this area of professional work, most social work was confined to a relatively 
narrow group of working class parents who, for a variety of reasons, came under 
the eye of the welfare authorities. Therefore, there was a limit to how far 
social work practice, based on Bowlby's notions of maternal deprivation, had a 
direct impact on child rearing practices in the W. C. F. H. On the question of the 
ability of professionals to directly influence and reform childrearing 
practices, health visitors were in a better position to supervise a wider range 
of mothers after the war than either social workers or nursery school teachers. 
The health visiting service also benefitted from the extension of health 
and welfare services in the postwar period and importantly the work was more 
closely linked to a universalistic tradition. It was also at this time that the 
health visitor was specifically defined as a health educator and social advisor, 
thus shifting the emphasis away from a well baby nurse to that of a teacher. The 
1948 National Health Service Act identified the health visitor as a woman 
employed by local health authorities for home visits for the purpose of giving 
advice on the care of young children, and to nursing and expectant mothers as 
well as persons suffering from illness. At the same time some aspects of the 
health visitor's prewar role were reduced. The prevention of infant mortality 
and morbidity together with child protection had been central to the work of 
health visitors between the wars, but after the war less importance was attached 
to the former and responsibility for the latter was taken away. The postwar 
Labour government, and many reforming groups and organisations believed that 
most social ills would be eradicated through the implementation of the financial 
health and welfare measures undertaken to support the W. C. F. H. and it was 
anticipated that there would be a continued decline in infant mortality and 
morbidity. As a result this could no longer be seen as the primary role of 
health visitors. Child life protection had been a health visiting responsibility 
since health visitors were appointed as Infant Life Protection Visitors under 
the 1908 Children Act but the 1948 Children Act transferred responsibility to 
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the new Children's Departments. 
These changes stimulated a reform in training; in 1950, the Royal 
Society of Health revised the syllabus to widen the subject matter and to place 
greater emphasis on "the normal physical and mental welfare of the child, the 
family, the problem of the aged, the social aspects of the work of the health 
visitor and the ethics and techniques of health visiting and the technique of 
teaching. "40 Neither the Act nor the change in syllabus had clarified the 
specific role of the health visitor beyond the suggestion that she should be 
concerned with the health of the family as a whole and as such had done little 
to advance health visiting when compared with the changes that had taken place 
in social work. This resulted in a period of relative stagnation with regard to 
training until the Jameson Committee, set up in 1953, reported in 1956 on the 
"proper field of work, recruitment and training of health visitors. "41 The 
Report concluded that Health Visitors were primarily involved in health 
education and social advice and emphasis was placed on the family welfare- 
aspects of visiting and the need for "mental hygiene". Little action was taken 
until 1962, when the Council for the Training of Health Visitors was set up 
under the Health Visiting and Social Work (Training) Act. It was a further three 
years before a new syllabus was introduced bringing a more radical change in 
health visiting education. 
The importance of mental health as an aspect of health visiting training 
was first given priority by the Jameson Committee but this does not mean that 
the "mental hygiene" movement had no prior effect on health visiting. During the 
interwar eriod_the journal "Mother and Child" contained frequent references-to- 
the importace of the early years for mental health and emotional-security-and 
relevant articles and reports on this were published. As early as 1923, an 
article by William Brown, Wilde Reader in Mental Philosophy at Oxford University 
discussed the mental conflicts experienced by young children and how they could 
be helped to resolve such conflicts so that they did not cause problems in later 
life. 42 Later in the twenties, a report of a lecture given by Dr. J. A. Hadfield, 
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(an early member of staff at the Tavistock, who played an influential part in 
the teaching activities of the clinic), at the Conference of Educational 
Associations was published. Hadfield claimed that the most important thing to 
emerge from the "new psychology" was the importance of the early years of 
childhood for mental health and suggested that many pathological conditions in 
adults could be traced to happenings in early childhood. 
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In 1933, a radio 
broadcast by the Hon. Medical Director of the East London Child Guidance Clinic 
called "The Domestic Circle", was reported. The talk, one of a series on "How 
the Mind Works", focused on the importance of family relations to the mental 
health of children and stressed that the emotional growth of the individual was 
dependent on a stable family background and more specifically on parental love. 
Some mention was also made of the dangers of parental mismanagement and that an 
over emotional kind of love was likely to distort the child's psychological 
growth. 
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Similarly, the journal "Public Health" also contained a number of 
references to relevant aspects of psychology. The editorial of the July 1937 
-------------- - -------- - issue of Public Health wwas devoted-to ä discussion of the significance of 
psychology in this area and a full report was given of Dr. Margaret Lowenfield's 
paper "The Future of Preventive Psychology in Relation to Parent and Child" 
which had been presented at the 1937 Conference of Maternity and Child Welfare. 
It-was, 
---however, 
the Second World War which stimulated and rapidly 
strengthened the interest of members of the maternity and child welfare movement 
in the psychological dimensions of childcare and this was reflected in the 
Mother and Child by the publication of numerous articles on various aspects of 
this. There was of course much concern over evacuation, especially of children 
under five. Anxiety was expressed over the effects on young children who were 
-- ------ 
evacuate" lone without maternal support and it was also suggested that this had 
a detrimental effect on the mothers left without their children. An editorial in 
1940 called for a basic service to meet the essential needs of the young child 
and to relieve the pressure and anxiety surrounding evacuation. The need to 
"reconstitute sound mothering" in the reception areas was stressed, as was the 
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need to safeguard the child, as far as possible, from the effects of the 
inevitable anxiety experienced by the evacuated mother. Gwendolen Chesters, the 
Play therapist at the Tavistock Clinic and currently the Nursery Centre 
Organiser to the Nursery School Association argued that the over anxious mother 
experiencing unrelieved tension transmitted this to her child causing further 
problems, that was why nursery centres were of psychological value in reducing 
such tensions as well as providing the social opportunity for mothers and 
children to meet each other. This theme was further pursued in subsequent 
articles in the following year. It was argued that experience had shown that 
nervous disturbance in children was not due to bombing etc., but was more likely 
to be caused by fears expressed by adults since children were more responsive to 
adult anxieties. A good deal of interest was also taken in the problem of 
-------- - -- - 
juvenile delinquency and the role of mothercraft teaching in prevention. In a 
series of articles in 1941 it was suggested that the root of deliquency lay in 
inadequate parental care which was often linked to conflict in parents who were 
not united in the upbringing of their children. Again the statement was made 
that although fathercraft was important in practical terms it was the mother 
who spent most of her time with the children, therefore, the solution to 
juvenile delinquency must lie in the better organisation of mothercraft 
teaching. This conclusion was endorsed by a probation officer to Willesden 
Police Court. She argued that the mother could do much to reduce tensions and 
quarrels in the home and she was responsible for the real love and affection 
essential for the security of the child and for solving the problems associated 
with the child growing into an adult. 
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There were also numerous articles on the 
value of nursery care, especially in war time conditions, but some anxiety was 
expressed over the use of nurseries to release mothers for war work and it was 
argued that their main function was as preventive and educational agencies. The 
problems associated with residential nurseries were also discussed and it was 
stressed that the loss of intimate relations and personal affection 
characteristic of family life presented a serious problem. 
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There can be little doubt that, at the end of the war, health 
professionals, including health visitors, were more aware of the growing 
importance attached to "mental hygiene", but this does not mean that the 
training of health visitors or their practice changed radically during the 
fifties. During the interwar period health visiting had become more deeply 
embedded in the traditions of public health. Their work had increasingly come 
under the control of medical officers of health when it was accepted that health 
visiting provided a relatively cheap method of combating infant mortality and 
morbidity. The trend towards the employment of trained nurses also played a part 
in aligning health visiting more closely to the maternity and child welfare wing 
of the medical profession. In this respect the ideas on child welfare and infant 
management which underpinned the practice of health visiting closely identified 
with the "medical morality" of Truby King in the period between the wars, 
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and 
it is doubtful whether the opposing ideas of "progressive thought" made much 
impression within the maternity and child welfare movement at this time. 
Winnicott's assessment of the work of health professionals and of paediatricians 
in particular confirms this. According to Winnicott their attitudes towards 
children could be summed up by the saying, better a live donkey than a dead 
horse which gives some indication of the primary importance attached to physical 
health. This being the case it is likely that "public health" professionals were 
less influenced by the psychodynamic view of family relations in the fifties, 
and adopted a more "taken for granted" approach to the value of maternal care in 
the family. 
In comparison with teaching and social work less had been published on 
the theory and practice of health visiting and therefore primary research is 
necessary to adequately answer the question of the influence of child 
psychologists on health visiting practice during the fifties. It is, however, 
clear from the texts used in the training of health visitors at this time that 
the physical aspects of child development and health remained the main concern. 
In the McEwan text, "Health Visiting" which was used throughout the fifties and 
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early sixties, maternal care was mainly discussed in terms of health and 
physical care, with little reference to the psychic aspects of the mother-infant 
dyad beyond the statement that the mother was responsible for securing the 
physical and mental well being of all family members. Moreover, McEwan still 
advised health visitors to "help the mother to plan her day so that the baby may 
start a regular life with the formation of good habits" and further went on to 
suggest that if the principles of management had been grasped early and a 
regular routine established, this would prevent problems arising in the future. 
The ghost of Truby King was still present in health visiting training after the 
war. 
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Similarly, a further text used by health visitors at this time, ("The 
Normal Child" by Ronald S. Illingworth, Professor of Child Health at Sheffield 
University, published in 1953), mainly examined the physical aspects of health 
and development. Only one chapter out of thirty one was devoted to the 
psychological development of the child. On the other hand, compared with McEwan, 
Illingworth's study stressed the child's need for love and security at all times 
and also referred to Bowlby's "excellent monograph on the effect of emotional 
deprivation in the first years of life. "48 Given the stagnation in health 
visiting training after the war and the continued emphasis on the physical 
health and development of the child, health visiting, unlike social work, did 
not provide a receptive milieu for the ideas of child psychologists who favoured 
a psychodynamic approach. Further research to examine how the ideas of child 
psychologists began to penetrate and influence the training and practice of 
health visiting is required but as far as can be judged the conclusion that 
psycho-analytically informed child rearing advice was not utilized by health 
visitors until the sixties appears to be correct. 
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The work of child psychologists_, stemmiftg..., fXom _the 
Kleinian object 
relations approach to the mother-infant dyad, did not impinge in a uniform way 
onhe_practice of professionals associated with supervising childcare.. in the 
family. More specifically, what appears to be the case regarding health visiting 
and social work, is that psycholanalytical notions began to influence health 
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, visiting at a much later stage than social work. This does not mean of course 
that their "taken for granted" view of the primary nature of maternal care 
rooted in the public health approach to the importance of mothercraft training 
and infant management did not have similar consequences for the child rearing 
aspect of female domestic labour in reinforcing the sexual division of labour 
and gender differentiation of parenting. But it appears to be the case that the 
more specific interest in the psychodynamic aspects of maternal care permeated 
health visiting rather slowly prior to the reforms in training undertaken in the 
mid sixties. 
Nursery Provision after the Second World War 
The war had placed nursery provision on the political agenda but 
primarily in terms of the exigencies of war. Officials at both the Ministry of 
Health and Education viewed wartime nurseries as a temporary expedient which 
would be abandoned at the end of the war, and the latter Ministry was determined 
to re-establish its position of control over nursery provision after the war. 
The Ministry of Health did not obstruct this aim, preferring to concentrate 
their efforts on welfare measures to assist and supervise maternal care in the 
family. Their policy regarding day nurseries and the under two's was clearly 
defined in 1945, "The right policy to pursue would be positively to discourage 
mothers of children under two from going out to work" and it was also suggested 
that provision for children between two and five should take the form of nursery 
schools and classes. 
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Thus a new position of co-operation between the two 
government departments responsible for pre-school provision was established at 
the time when war time nurseries were being closed. It was to be anticipated 
that the traditional attitudes of the medical profession towards day nurseries 
would provide support for this policy. Similarly medical officers of health 
within the maternity and child welfare movement had opposed day nurseries except 
in circumstances where home conditions were unsatisfactory. They obstructed the 
early expansion during the war and the National Conference on Maternity and 
536 
Child Welfare which discussed nursery life and family life in 1943, indicated 
that the war time experience had done little to change attitudes. Therefore this 
group provided strong support for government policy. Although some members of 
this movement were part of the campaign against closures, their main argument 
for the retention of nurseries was based on their usefulness as an adjunct to 
maternal care in the family. 
The part played by educationalists interested in promoting nursery 
schools is particularly important because their criticisms of wartime nurseries 
regarding the educational needs of children gave an early indication that the 
plan to close nurseries would be unlikely to meet with strong and concerted 
opposition from the nursery school movement. Moreover their predominant position 
within the nursery movement in general meant that the ideology underpinning 
their approach to the needs of the underfives also predominated with regard to 
the groups and organisations which constituted the nursery movement. Thus when 
the leaders of the nursery school movement joined the campaigns against nursery 
closures, their aims had little to do with the needs of working women. They' 
were more interested in securing forms of nursery provision which would support 
maternal care in the family and encourage higher standards of care, thus forging 
a link with the aims of members of the maternity and child welfare movement who 
were aginst day care except in circumstances where infant care was judged to be 
inadequate or where women were forced to work. Although the mental and emotional 
needs of children did not explicitly enter into the debate on closures it is 
obvious from the close relationship between nursery education and developments 
within child psychology, that members of the nursery school movement were well 
aware of the current importance attached to maternal care by child psychologists 
and therefore it is likely that their ambivalence towards war time nurseries was 
also based on the implicit assumption that the mental and emotional needs of the 
under twos were best met by maternal care in the family. 
The new psvchologioal-knowledge-on-theneeds of pre-school children 
supported both the need for maternal care in the family and the need for special 
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provision outside the family to further mental and social development. As 
interpreted by leading members of the nursery school movement, this meant that 
the all round development of children under five necessitated maternal care in 
the family but all three to four year olds would benefit from nursery education 
for part of the day (nursery school hours). There were conflicting views over 
what was best for two to three year olds but all agreed that the under twos were 
best cared for in the family. T us_prior ý$owlby's influence during the 
fifties, it is likely that the views of established child psychologists such as 
Isaacs and Winnicott, through their influence within the progressive_education 
.. 
movement, had influenced educationalists as well as others interested in the 
provision made for pre-school children. Thus their views prob-ably played apart 
in dampening down professional opposition to government policy on war nurseries 
especially as it was agreed that where possible nurseries should be transferred 
to the control of the Ministry of Education to be run as nursery schools. 
In spite of the consensus operating to structure women's labour towards 
domestic responsibilities as part of postwar reconstruction plans, shortages of 
labour in some industries initially began to pull against the consensus. The 
postwar production drive with its emphasis on exports soon resulted in a renewed 
demand for female labour especially in the textile industries and a lack of 
childcare facilities again became a barrier to production. Therefore early in 
1948, the government was again suggesting that steps were necessary to encourage 
trained young women back into industry. 
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The Ministry of Health once more 
revised its policy on day care in order to foster a degree of controlled 
expansion. Its annual report for 1948, stated that, "There was to be some local 
expansion in day nurseries in the public sector and that Medical Officers of 
Health were to be encouraged to co-operate with any employer wishing to set up a 
factory creche. "52 This indicates that at this time whatever the views of 
childcare experts and educationalists, government officials were still prepared 
to sanction day nurseries if the demands of production necessitated this. In 
addition, the more widespread use of nurseries during the war by women outside 
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the category of the urban poor had gone some way towards reducing the earlier 
stigma attached to this provision and although the policy of women's unions had 
changed from the demand for community based nurseries for all women to a demand 
based on the requirements of specific industries, many labour women's groups 
still actively campaigned for day care. 
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Furthermore, the level of day care, 
although lower than the peak during the war, was still well above the prewar 
level. The number of day nurseries in 1948 was 882, that is over eight times the 
number in 1938, and following the controlled expansion, the figure rose to 910 
in 1949. Thus it is possible to argue that the renewed government support for 
provision in relation to the needs of working women, albeit of a very limited 
nature, might have provided the basis for further expansion. Given the high cost 
of this provision, it is unlikely that any widespread or extensive provision 
would have taken place but at least in areas of expanding capitalist production 
where, in spite of costs, profit margins would be large enough to warrant such 
provision to secure the relatively cheap labour of women, this might have 
resulted in more nurseries. In this way day care specifically to meet the needs 
of working women might have become a small but integral and accepted part of 
childcare facilities, instead of the controversial marginal form of provision it 
became in the fifties. This process began in 1951, when the ministry of Health 
issued a further circular returning to its earlier postwar position, that 
expenditure should not be incurred by local authorities for mothers who only 
wanted supplement family income. In the years that followed the number of 
nurseries declined annually so that by 1960 there were 477 and by 1970 453. It 
is at this point that the concern over the mental health and emotional security 
of children in general and Bowlby's work in particular was a crucial factor in 
contributing to the decline in daycare. 
Bowlby's influence was significantly linked to an international concern 
with the needs of children following the war. After the war, in 1946, Bowlby 
became deputy director of the Tavistock and head of the Department for Children 
and Parents. Plans to extend the work of the Tavistock Clinic were discussed 
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during the war and included the idea of co-opting psychoanalysts on to the 
staff. Henry Dicks, John Rickman and Bowlby, who were all serving in the army, 
met to discuss this possibility as both Rickman and Bowlby "saw in the 
Tavistock a ready-made centre for implementing the new dynamic psychiatry. "54 
This move met with some suspicion and opposition from the existing staff but 
this did not prevent the co-option from taking place as part of the 
reorganisation undertaken in 1945-46 in preparation for the Tavistock's 
incorporation into the National Health Service. 
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It was agreed that the 
children's department in its existing form, "closer to "education" than to 
medicine and psychiatry, was out of date" and it was suggested that a new 
approach was necessary to promote the concept of family therapy. "John Bowlby 
emerged as the right person to head such a "new" family service. " In 
conjunction with his appointment in 1946, a revised edition of his research 
paper "Forty-four Juvenile Thieves" was published and as a result of the 
widespread interest taken in this study, he, was asked by the World Health 
Organisation to write the report which appeared in 1951, as "Maternal Care and 
Mental Health". Given the serious deficiencies in Bowlby's initial research 
project and his own initial tentative conclusions, it can only be assumed that 
the reason why such an interest was taken in his work was related to the marked 
degree of consensus which existed on the importance of a psychoanalytic approach 
to childcare and development. There can be little doubt that when Bowlby came to 
write the Report he no longer had such a "tentative" approach to maternal 
separation and deprivation, even though only a small number of studies of poor 
quality had been undertaken in this area. It is likely that wartime experiences 
and his discussions with workers concerned with childcare and child guidance 
immediately after the war, in the countries which he visited while compiling the 
report, played a part in forming his conviction that maternal deprivation was at 
the root of mental and emotional instability. 
The Report endorsed the prevailing view of the importance of the 
_5ýonju 
4 amily unit which had been forcefully expressed by pro-natalists during 
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the war and also endorsed-most-. of-the-proposals put forward for state policies 
to support the family aswell 
_as 
the recommendations made by the Curtis Report. 
Bowiby not only accepted the conventional wisdom on the relationship between 
"broken homes" and "delinquency" but asserted that the more important causal 
factor was "the broken mother child relationship. " Bowlby was convinced that 
"the ill effects attending the separation of young children from their mothers 
at a time after they have formed an emotional relationship with them" was 
central to the problem of mental health. 
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He also suggested that maternal 
deprivation should be a major topic for research because, "results have 
immediate and valuable application. "58 Thus Bowlby confidently asserted that 
research to date showed that mental health was essentially dependent upon the 
infant and child experiencing "a warm intimate and continuous relationship with 
his mother (or permanent mother substitute) in which both find satisfaction and 
59 
enjoyment. " 
The problematic nature of Bowlby's thesis has been well documented, 
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but when it was published it met with widespread acceptance. In addition, the 
World Health Organisation issued a report by its expert Committee on Mental 
Health which was largely based on Bowlby's writings on maternal deprivation and 
as such it sought to draw attention to all forms of experience involving the 
separation of the young child from the mother. Therefore without sufficient 
consideration of the important differences between residential nurseries and 
day nurseries, the Report although primarily concerned with the former also came 
to the conclusion that many children receiving daycare also suffered from 
permanent ill effects. It also suggested that governments in supporting daycare 
were still unaware of the damage caused to many children and that health 
authorities should take the responsibility of informing governments of the 
implications of their actions. The early comparisons made between residential 
nurseries and day nurseries regarding the effects of maternal separation on 
psychic development, although noting the differences in degree of the effects 
still drew attention to the similarities in responses indicating emotional 
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disturbances. This trend which the W. H. O. Report had established was further 
promoted by studies comparing the two forms of care. Although the studies 
confirmed that residential care was the most problematical form of care, a 
question mark remained over daycare, thus creating a climate which in the words 
of Riley, "would have made the question of the provision of childcare for 
working mothers almost unaskable. "61 
In 1953, an abridged version of Bowlby's thesis, edited byMargery_. Fry, 
provided a more accessable version of his ideas and its popularity can be judged 
by the numerous reprints and editions which followed. The study explicitly 
demonstrated Bowlby's advocacy of monotropy as an essential ingredient for 
mental health and hence that any group care was also associated with 
discontinuity of care and as such was problematical. The main theme of the book, 
which was explored in detail, was the primary nature of the mother-infant dyad 
for the emotional security and therefore the mental health of the infant. Thus 
although the study confined criticism of group care to residential institutions 
and in so far as day care was mentioned, Bowlby with reference to a specific 
research project noted that it demonstrated that the development of "family" 
children receiving day care was normal at all age levels where as that of 
"institutional" children was retarded, this reference was overshadowed by his 
extensive discussion of the essential nature of maternal care. To Bowlby day 
care was a poor substitute for maternal care especially because it jeopardised 
the full growth of this care by removing the infant from the mother for the best 
part of the day. His notion of maternal care was one of reciprocity in which the 
response of both infant and mother benefitted from the close continuous 
interaction to produce the most constructive form of psychic growth for the 
child. For Bowlby, maternal care in the family was a full time and rewarding 
occupation, therefore, paid employment of necessity could only impair the 
gsseenntial relationship described above. The widespread influence of this popular 
study, during the fifties and early sixties prior to the later extensive 
criticisms made of this thesis, had an important effect on day care provision. 
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This is most clearly illustrated by the Report on the Jubilee Conference 
held by the National Society of Children's Nurseries, (previously the National 
Society of Day Nurseries) in 1956, which attracted a significant number of 
delegates from abroad. The opening address and the conference papers indicated 
the concern the Society felt at the decline in day care provision and 
demonstrated the shift in attitude towards the utility of day care. At the end 
of the war the National Society was the only nursery organisation to recommend 
that day nurseries should play a large and increasing part in providing an 
improved social service in meeting the needs of working mothers, giving other 
mothers a day of rest and in providing care in family emergencies but by 1956 
there was a marked consensus that the primary role of day care was to support 
maternal care in the family rather than agencies to meet the needs of working 
mothers. That day care had little to do with meeting the needs of working women 
is most clearly demonstrated by the remarks made by Dr. Wiktoria Winnicka, the 
delegate from Warsaw who explained that unlike the situation in Britain, Polish 
Day Nurseries existed firstly "to enable the mother to work or study" and 
secondly "to give the best opportunity for full development, physical, mental 
and emotional, as far as we are able to provide it. "62 She stressed that 
nurseries were not seen as a replacement of the family but an extension; 
emphasis was placed on the relationship between mother and child which the 
Polish culture reinforced and that the economic position of the mother was not 
an important consideration. So that Polish nurseries cared for "the children of 
professors of universities, of big executives and of manual workers" because the 
main concern was to provide care for children when the mother was away from the 
home and financial considerations did not enter into it. 
63 
Dr. Winnaka correctly 
inferred that issues relating to day care in Britain had little to do with the 
needs of working women. 
The long term post-war policy implemented by the Ministry of Health had 
undermined the gains made during the war. Speakers at the conference suggested 
ways to counteract the decline but all were based on the premise that day care 
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delegate from Warsaw who explained that unlike the situation in Britain, Polish 
Day Nurseries existed firstly "to enable the mother to work or study" and 
secondly "to give the best opportunity for full development, physical, mental 
and emotional, as far as we are able to provide it. "62 She stressed that 
nurseries were not seen as a replacement of the family but an extension; 
emphasis was placed on the relationship between mother and child which the 
Polish culture reinforced and that the economic position of the mother was not 
an important consläerativn, So that polish nurseries cared for "the children of 
professors of universitias, of big executives and OP manual workara° be=aus® tha 
main concern was to provide care for children when the mother was away from the 
home and financial considerations did not enter into it. 
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Dr. Winnaka correctly 
inferred that issues relating to day care in Britain had little to do with the 
needs of working women. 
The long term post-war policy implemented by the Ministry of Health had 
undermined the gains made during the war. Speakers at the conference suggested 
ways to counteract the decline but all were based on the premise that day care 
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could safeguard family life. Various suggestions were made and in the main they 
were similar to those given for the provision of nursery classes during the 
inter-war period. These included the amelioration of socio-economic handicaps 
such as overcrowded home conditions, or any other circumstances that might give 
rise to stress, tensions and possible violent behaviour. It was also suggested 
that the nursery matron could explain to the mother the importance of the young 
child's need for undisturbed home ties and that the staff should try to remedy 
the influences of which made day care necessary. 
The final day of the conference was devoted to the psychological aspects 
of childcare. The main paper given by Kenneth Soddy, Medical Director of Child 
Guidance and Physician at the Department of Psychological Medicine, University 
College Hospital, referred to the importance of modern studies in the emotional 
development of children which indicated that very few children were able to 
relate to their peers before the age of about four. Although he did not mention 
Bowlby by name, he spoke of the importance of the first loving relationship with 
an individual - the mother or her permanent substitute - and went on to discuss 
the dangers of separation from the mother figure. In a Kleinian vein he also 
spoke of the need for a stronger continuum of love to control the aggression and 
hatred of the young child. He also suggested that, in theory, there was no 
reason why nursery care could not provide the experience of a warm intimate 
relationship with a carer but the main difficulty in practice was the high cost 
of personnel time as it would be necessary to employ sufficient responsive staff 
(by which he meant motherly women) and to allow sufficient time to secure a 
constructively functioning bond between infant and carer. He concluded that as 
this was not a practical possibility, day care places should be confined not 
only to "the weaned and walking child" but to the child who had sufficient 
emotional security to be able to leave the mother without distress and the 
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capacity to include other adults into her system. 
Dr. J. G. Howells, Consultant to the Ipswich Group Hospital Management 
Committee, who led the discussion began by providing a lengthy critique of the 
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Bowlby thesis which had engendered so much controversy amongst those interested 
in day care provision. He began by suggesting that a great many alarmist and 
incorrect statements had been made on the question of separation based on the 
false premise that "separation must always mean deprivation" and that in 
Ipswich, their research on affectionless delinquents had discovered little to 
support the view that separation experiences were the root cause of the problem. 
Howells argued that regarding emotional disturbances in children, the effects of 
tensions and conflicts in the parent-child relationship as well as the impact of 
emotionally disturbed parents on their children, must be considered to be as 
important as separation. Frequently it was because of parental care rather than 
a lack of care that children became disturbed. He believed therefore that day 
care had a positive function for mental health by removing the child from the 
"problem" family for the best part of the day as long as separation from the 
home was achieved with the full consent of the parents. He agreed that there 
were financial difficulties in providing this form of substitute care but he 
could not believe that it would harm the child. Instead he suggested that a 
radical approach to substitute care was necessary and that this was inhibited 
within the existing culture by an over-emphasis on the importance of the mother, 
where as in Israel, the collective care provided by the Kibbutz was as far as 
one could tell "nothing like so disastrous as might have been supposed. " 
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There is little doubt that Bowlby's influence had played a part in the 
decline in day care provision but given the controversy which surrounded his 
work amongst his colleagues in the field of the psychichealth of children and 
the dismissive attitude which still existed amongst some medical specialists* 
towards a psychoanalytic explanation of the emotional needs of children. 
Bowlby's work was not the only important factor. It does appear to be the case 
* Fraser Brockington (Professor of Social and Preventive Medicine at Manchester 
University) dismissed the Bowlby thesis as having no more than a grain of truth 
in it. 
545 
that his work reinforced the traditional attitude that the best place for the 
underfives in normal circumstances was in the family, therefore mothers of young 
children should be discouraged from taking paid employment. On the other hand, 
it is important to note this his thesis was not totally accepted by everyone 
concerned withprovision of day care. It is clear from the discussion on the 
psychological needs of children that speakers at the conference accepted that 
the cost of provision wad t, he-nain_problem rather than any inherent risk to the 
child's security and mental health. This was the case both with regard to the 
overall costs of staff and the time needed to secure satisfactory relations 
between staff and children. Costs were also an important factor regarding the 
charges made to parents. Cyril Nathan, in his opening address to the conference, 
argued that economic factors had played a primary part in the decline of day 
nurseries. He indicated that the inflationary trend had meant that they were 
faced with the problem of constantly increasing costs and that this was the main 
reason for the reduction in the number of nurseries. He explained that local 
authorities had increased "their charges to £3 a week and more to cover costs" 
and then as demand fell, they closed them down claiming that there was a lack of 
demand. 
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Day care was only free in necessitous circumstances. Mothers who 
worked from financial necessity, (usually single parents), frequently did not 
come into this category, once they started earning, but the rising cost of day 
care took a large part of the income. Thus in spite of carrying a double burden 
of work, they were only marginally better off when taking paid employment. For 
this reason and because of the decline in day nursery places, more mothers began 
* This continued to be the case throughout the fifties. Yudkin and Holme confirm 
that by the early sixties day care costs had risen to 15s per day. In 1959, the 
Ministry of Health was still claiming that demand was falling ignoring the fact 
that the rising cost of care was putting it out of the reach of mothers forced 
to work from necessity. 
(S. Yudkin and A. Holme "Working Mothers and Their Children" 1963, p. 139) 
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to use, what was usually a cheaper alternative, child minders. 
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In the case of nursery education, Bowlby's influence was somewhat 
different and. may have been more crucial in the long run, given that there was 
widespread support for nursery schools from both professional groups and 
parents. In addition, in relation to demand, nursery schools, unlike-da-i--- 
nurseries, were "free" and therefore were not an additional cost on the 
consumption income of the family. This is always an important factor during the 
costly child rearing period of the family cycle. Furthermore, given the 
prevailing familist ideology, nursery schools were not seen as a threat to child 
rearing in the family, but were accepted as valuable agencies for advancing both 
the needs of the underfives and their care in the family. Thus nursery schools 
in contrast to day nurserjes_received". official blessing" at the end of the war, 
but the hoped for expansion leading to universal provision did not take place. 
Initially the number of children receiving some form of nursery education fell. 
Apart from the shortage of trained teachers and the embargo placed on new 
buildings, due to shortage of labour and materials in the building industry, 
which prevented growth, the rising school population also reduced space in the 
existing primary schools. Thus between 1947 and 1950, the number of children in 
maintained nursery schools had only risen from 18,173 to 21,079 and the number 
in nursery classes had fallen from 184,697 to 148,428, giving a net loss of 
3,313 places in nursery education. 
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Similarly during the early ffities, 
although there was an overall increase in places, there was no radical change in 
provision. 
On the one hand, the 1944 Education Act made nursery education a part of 
main system of state education but on the other hand provision under the Act 
fell far short of the demand for universal provision, nor did it mean that the 
Ministry of Education supported a programme of extensive provision to meet the 
growing demand for full time nursery education. On the contrary, in spite of the 
Ministry's endorsement of nursery schools, it continued to take the view that 
their greatest value lay in counteracting the confining aspects or urban life 
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which were incompatible with a child's need for freedom to play in safety and in 
meeting the needs of children whose family circumstances curtailed their 
development. Thus in spite of the positive step taken to transfer war-time 
nurseries, where possible, to the Ministry of Education to provide a large base 
for postwar provision (in 1946, there were 75 maintained nursery schools in 
England and Wales with 6,000 full time pupils and in 1947, there were 353 with 
18,173 pupils), the embargo placed on new buildings and the increase in the 
school population curtailed supply and therefore reinforced the Ministry's 
policy of selection. The main change in government policy after the war was the 
removal of nursery schools from the category of special provision to their 
establishment as part of the main system of education. This positively 
sanctioned the notion that nurseries had a positive function, beyond remedial 
agencies, to promote social and mental development but it did not mean that 
there was a commitment to extensive provision to meet demand. 
The redefinition of the purpose of nursery schools was a matter of 
concern to the W. H. O. who jointly with U. N. E. S. C. O. held a five day "expert 
meeting" in Paris in September 1951, to discuss mental hygiene in the nursery 
school. 
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The first aim of this influential study group (Britain was represented 
by the Director of the Nursery School Association and by Donald Winnicott) was 
to clarify the differences between day nurseries and nursery schools. It was 
clearly specified that unlike day nurseries, nursery schools did not provide 
substitute care or care for children who were deprived of adequate maternal 
care, but provided a link between the child in the family and the education 
system. It was emphasised that nursery schools had a positive educational role 
but that they also provided and must sustain the bridge between the mother's 
care in the family and the teacher's role in promoting the psychological 
development of the child. Overall the main message of the Report was that 
nursery teachers should be aware of the effects on mental and emotional 
development of the move away from the intense emotional environment of family 
care to that of the group care provided by the nursery school. The Report also 
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discussed in detail the importance of the pre-school child's relationship to the 
mother and although the Report in general demonstrated the influence of 
Winnicott this section more than any other reflected his ideas. 
It began by asserting that the mother need not have an intellectual 
understanding of her job because she was biologically oriented towards her own 
baby. Brief reference was made to the father's role for its importance in 
providing material and emotional support and it was acknowledged that by the 
time the child reached nursery school age the father might be as important as 
the mother to the child. It was explained that without knowing it the mother 
laid down the basis for the mental health of the child and that it was essential 
for the nursery school teacher to understand and respect this. A psychoanalytic 
explanation was then given of the interaction taking place between mother and 
child. The Report went on to observe that the process of formative development 
continued during the nursery school years and therefore the child frequently 
presented a contradictory picture of growing maturity and lapses into immature 
and infantile behaviour. The Report endorsed the view that nursery school was a 
specialised agency which could advance the formative developmental process by 
supporting the autonomy of the child as long as the teachers recognised the 
child's continued need for mothering and consistent support. In particular 
it 
was suggested that children of this age were still subject to ambivalent 
emotional feelings towards their parents and the nursery had a positive part to 
play in providing a less highly charged emotional atmosphere than the 
home and 
the opportunity to construct new triangular relationships other than those 
provided by the family. The above aspects were discussed 
in some detail on the 
basis of a Kleinian analysis of the developmental process. 
In the introduction of the Report the Director-General of the W. H. O. 
affirmed that the promotion of mental health was not solely the responsibility 
of health worksers and that it should be recognised that nursery school 
teachers 
next to the child's own mother had the greatest opportunity to promote mental 
health. Thus unlike the Report which examined residential and day nurseries, 
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this influential international organisation positively sanctioned nursery 
education as a method of advancing mental health from the age of two onwards and 
proposed changes in teacher training to facilitate this. Thus the Report 
followed the progressive education movement's policy on nursery education and in 
particular conformed to the views of Donald Winnicott. In spite of the 
differences in approach to the emotional development of children, which Freudian 
thought engendered, there was agreement over the intensity of the emotions 
experienced by infants and young children and the significance of the strength 
of these emotions in promoting personality development. Winnicott, like Isaacs, 
was in favour of nursery :a on be s f-his-intes . in "the whole vast 
theme of the individual travelling from dependence towards independence, with 
the potential of becoming a fully human subject. "71 He therefore believed that 
nursery education promoted independence by offering opportunities for new social 
relationships and freedom from the intensity of family relations. He believed 
that this was of particular importance because of the decline in family size and 
in the extended family which meant that children had fewer opportunities for 
social interaction apart from that provided by parents. There was however, an 
important proviso made by Winnicott and the W. H. O. Report, that nursery schools 
could only operate in an effective way if staffed by specially trained teachers. 
In terms of "expert" opinion nursery education was positively endorsed 
but this appears to have had little effect on the position of the Ministry of 
Education during the fifties. After an initial expansion, (in 1947 there were 
353 nursery schools and in 1956 - 465) the number of nursery schools again began 
to decline (in 1961 there were 453 nursery schools). 
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The 1950's, therefore, 
"was a period of quiet stagnation in the field of pre-school provision" and the 
government showed little interest in changing this. 
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In 1960, circular M. O. E 
8/60 was issued advising local authorities, that for reasons of economy, there 
could be no expansion of nursery provision, therefore the part-time use of 
nursery schools might be a practical solution "to give more children nursery 
schooling without increasing costs. "74 Prior to this in 1952, the Minister of 
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Education had invited the L. C. C. to carry out an experiment in part-time nursery 
education as a method of reducing the waiting lists for nursery places. The 
first part-time nursery school was opened in September 1953 and two others were 
opened in the following year. In an assessment made of this experiment, it was 
concluded that part-time nursery education provided a much more satisfactory 
balance between home and school because "there is no risk that a child is 
deprived for too long a period, of his mother's love and companionship and the 
intimacy of his own home surroundings. "75 When the above mentioned circular was 
issued in 1960, there were only some 3,400 pupils involved in part-time nursery 
education but the circular, by giving official approval to this trend, as a 
temporary measure to prevent an increase in expenditure, produced a significant 
rise in the figure. By 1965, there were 10,431 part-time pupils in nursery 
classes and 7,975 in nursery schools. 
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Although the sixties was a time of expansion in most other areas of 
education, nursery education was excluded, in spite of the very long waiting 
lists for nursery places and the growth of the play group movement. In 1967, the 
influential Plowden Report established two important principles on nursery 
education. Firstly, that nursery education was unsuitable for children under 
three and secondly, that part-time education was the best form of provision 
regardless of economic considerations in the case of children from a "normal" 
home background. Both principles were based on an acceptance of the thesis that 
maternal separation in the early years could produce harmful effects and that 
for the same reason children of four or five should only spend a few hours away 
from the mother, unless adverse circumstances overrode this judgement. Thus 
although the Plowden Report endorsed the notion that young children should not 
be separated from maternal care except for a short period during the day, this 
did not apply in circumstances where it was judged that the child's development 
was impeded by adverse factors. The Plowden Report, therefore, also introduced 
the concept of educational priority areas and a policy of positive 
discrimination to offset the disadvantages produced by a poor social and 
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material environment. Between 1968 and 1973, under the urban programme, funding 
was made available for provision in these areas so that by 1975 "a total of 
24,000 nursery school or class places had been created. "77 During the same 
period, other considerations underpinned the provision of children from a 
"normal" home background. In 1972, the Plowden recommendations were set out in a 
white paper, where it was accepted that most needs could be met by part-time 
places. In the following year the Department of Education and Science issued 
Circular 2/73 advising local authorities to begin a programme of expansion based 
on part-time provision and that £15 million a year was to be made available for 
this purpose. During this period from 1974-76, a time of rapidly growing 
inflation, only £34 million was allocated for this and for the year 1976-77 the 
building allocation was reduced to £9 million. In addition many local 
authorities stated that even where funding allowed for new buildings they could 
not afford to run the new nursery classes provided. Thus because of cuts in 
public expenditure even the conservative rate of expansion based on part-time 
provision did not materialise. 
During the interwar period, nursery provision had significant class 
dimensions. Daycare, where it existed, provided places for working class 
children living in urban poverty. Children attended day nurseries because either 
their mothers were forced to work due to financial necessity or it was deemed 
necessary due to deficiencies in the home environment. As a result daycare 
carried a social stigma, unlike the alternative form of care provided by 
"nannies" for middle class children. State nursery schools were also for 
children living in urban poverty and although the schools provided some form of 
nursery education, their main aim was to rescue children from their "slum" 
conditions and to facilitate healthy physical growth. Similarly, nursery classes 
in elementary schools mainly provided places for children defined as having 
special needs. On the other hand, nurseries and kindergartens for middle class 
children were seen as useful adjuncts to the family because they advanced the 
intellectual and social development of pre-school children. The Second World War 
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brought about important changes so that a reduction in status differences 
accompanied the growth in provision. Day care was no longer regarded as a 
stigmatized form of care but as a useful service for working mothers engaged in 
the war effort. In addition, the 1944 Education Act held the promise of 
extensive nursery school provision to meet growing parental demand, thus nursery 
schools were no longer seen as a special service to counteract deficiencies in 
the working-class family. 
It can be seen from the above discussion that apart from the lack of 
growth in nursery provision, class divisions remained of some consequence. Day 
care returned to its prewar status as a means-tested form of care to meet 
special needs within the working class family, with the added proviso that 
mothers with children under two should be discouraged from seeking paid 
employment. Although the needs of mothers forced to work from financial 
necessity were covered in principle, in practice the rising cost of day care 
jeopardised the financial viability of this provision for working mothers. When 
means-tested costs were balanced against income brought in (especially in view 
of the low wages earned by most working class women), the margin of benefit was 
very small in spite of the double work load born by the women. In the case of 
nursery education little was done to secure universal provision apart from the 
full time provision made for the rising fives and the part time provision made 
for three and four year olds which was subject to expenditure cuts in the mid 
seventies. The late sixties was also the period when nursery schools and classes 
were again defined as agencies to meet special needs in the educational priority 
areas outlined in the Plowden Report. The Urban Aid funding initially allocated 
for this purpose was phased out when Circular 2/73 was issued advising local 
authorities to carry out the initiatives proposed in the 1972 White Paper. This 
circular recommended that fifteen percent of the underfives would need full time 
nursery places because of a variety of needs relating to deprivation and 
deficiencies in the family. At the same time, for families who could afford the 
cost, private nursery education was growing rapidly. 
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There is no doubt that the "new child psychology" impinged to a far 
greater degree on nursery provision from the fifties onwards than previously had 
been the case. The importance attached to the mother-infant dyad for the psychic 
health of the infant reinforced the conviction that maternal care in the family 
was essential for children under two which had been explained in terms of the 
importance of breast feeding and the health risks attached to day care. The main 
change was that "psychic" risks now outweighed health risks in the minds of 
professionals responsible for provision. By the mid fifties the professionals 
interested in day nurseries now saw their function as supporting maternal care 
where family circumstances warranted this. It was accepted that in normal 
circumstances the child was better off in the family but it was also suggested 
that in the case of "problem" families, parental care could damage the psychic 
health of the child and that day care had a positive function in counteracting 
this. Moreover, there was some agreement that the main problem regarding day 
care and psychic health was one of costs because of the high level of staffing 
necessary for the personal care deemed essential. If the "new child psychology" 
supported maternal care for the psychic health of the underfives, it also 
endorsed nursery education to supplement maternal care. There was, however, an 
important proviso that teachers should understand the psychic significance of 
maternal care in order to provide a more satisfactory bridge between the family 
and the education system. There had always been some controversy over the point 
at which supplementary care should begin and Bowlby's thesis appears to have 
been of some consequence here. When the Plowden Committee reported in 1967, its 
recommendations were based upon acceptance of the argument that maternal 
separation had harmful effects on the young child. Accordingly, in normal 
circumstances nursery schools were unsuitable for children under three and part- 
time provision was more suitable for three and four year olds. Despite the 
resurgence of the belief that in normal circumstances pre-school children were 
better off with the mother in the family, other social and economic factors 
associated with urban deprivation, family crisis, family breakdown and 
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inadequate mothering in many instances over rode the concern with emotional 
security. This indicates that the part played by Bowlby's thesis on the progess 
of nursery provision is less straightforward than is usually acknowledged. 
Tracing the influence of ideologies is a notoriously difficult if not an 
impossible task. As Riley points out, often the term "popularisation" is used to 
indicate a process whereby the general public come to accept certain ideas. 
This has been the case regarding feminist interest in Bowlby's thesis. In 
particular, Juliet Mitchell in Psychoanalysis and Feminism used it in this way 
to argue that during the Second World War and the period immediately following 
"the development of child psychoanalysis contributed very neatly to the 
political demands of the epoch. "78 Riley correctly contends that 
"popularisation" is less straightforward than Mitchell suggests and moreover, 
the term is "an opaque notion" which is offered as an informative account of a 
process "but it adequately explains nothing. ' 
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It is Riley's aim to further 
discussion in this area and to analyse more adequately the process of change 
relating to nursery provision and how the new child psychologies impinged on 
this process. This-study confirms her conclusion that the "timing" involved in 
the process refutes the claim that psychoanalysis, and Bowlby s work in 
particular, were important factors in the closure of war-time nurseries but 
nevertheless they were of much significance in the progress of provision after 
the war especially within a climate of opinion much influenced by pronatalism. 
The aim of the present thesis in examininng the influence of state policies on 
female domestic labour in somewhat different and although it studies the part 
played by ideologies in the construction and implementation of social policies, 
it does not specifically set out to trace the progress of ideologies. 
Nevertheless, the above discussion, if not providing a systematic analysis of 
the influence of the new child psychology, gives some indication of important 
aspects of this process which are not taken into account by Riley and therefore 
it may make some contribution to the debate on the relationship between 
psychoanalysis and feminism. 
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From the previous chapter, it can be seen that in spite of efforts made 
to meet the growing demand for female wage labour during the Second World War, 
and partially because of women's ready response in meeting the demand, steps 
were taken to ensure that policies for postwar reconstruction should secure the 
return of women to their domestic responsibilities. Moreover, in relation to the 
childcare aspect of female domestic labour, it was considered that measures 
should be adopted to encourage mothers to be more responsive in meeting the 
anticipated higher standards of childcare in the family. Concern with the 
quantity and quality of the population expressed by pronatalists played an 
important part in this process. Significantly, most contributions to the debate 
on the future of the family and the role of women in this unit were based on a 
social philosophy which adhered to an organic approach to society and the 
family. This was also the perspective which predominantly informed the 
development of disciplines such as sociology and psychology so that the family 
was seen as the basis for both a stable society and a stable personality. 
Therefore these disciplines were frequently used to support the claim that the 
stability of society was crucially linked to stable family relations and after 
the war, in keeping with the interwar trend, the disciplines also became an 
integral part of the training of professionals associated with childcare such as 
social workers, health visitors and nursery and infant teachers. In spite of the 
controversy between the biologically oriented psychological approach and the 
sociological approach which stressed the overriding importance of environmental 
(social and material) factors, there was some consensus over the crucial nature 
of the family. In this respect the psychodynamic approach to the family and 
childcare was in keeping with and reinforced the widely held belief that stable 
relations within the family and a high standard of maternal care was essential 
not only for the development of the individual but for the stability of society. 
Thus it was readily incorporated in a simplified form into existing ideas on the 
nature and purpose of the family amongst the educated middle classes prior to 
the postwar period. It is likely, therefore, that the efforts made by experts in 
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the new child psychology had some early success where parents were consciously 
aware of and accepted the importance of the psychic development of young 
children. Their success was part of and also contributed towards reinforcing the 
middle class trend of accepting "expert" advice on child rearing. 
The early acceptance of a psycho-dynamic approach to the family amongst 
the educated elite meant that an awareness of the importance of the mother for 
the psychic health of the child impinged increasingly on the formation and 
implementation of social policies on child welfare and education but most 
significantly in the fields of child guidance, family casework and early 
education. This in turn reinforced and extended the self conscious awareness of 
the professional classes regarding the psychic dimensions of child rearing. With 
the growth of professionals associated with raising standards of childcare in 
the family, during the postwar period, this trend was further advanced so that 
it produced a growing band of middle class families who through education and 
training had accepted the relevance of the new child psychology. This was the 
case regarding their own child rearing practices but the "new professions" also 
played a part in spreading the ideas to a larger section of the population. The 
timing and extent of this professional influence on the child rearing practices 
of other groups was variable as was their ability to directly or indirectly 
condition maternal care in the family. In this respect, it is unlikely that the 
influence of Bowlby's ideas amongst the population as a whole was probably 
greater during the sixties than in the early postwar period although by this 
time criticisms of his thesis were growing amongst the educated elite. There is 
no doubt that the early and widespread acceptance of his thesis amongst the more 
powerful sections of the middle classes led to a climate of opinion which Riley 
describes as one which "would have made the question of the provision of 
childcare for working mothers almost unaskable" but what this mainly indicates 
is that those most influential in the creation and implementation of social 
policies now found it a question that could not be posed because they once again 
accepted that in normal circumstances mothers should give up work to look after 
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their children. On the other hand Bowlby's overall influence on the progress of 
nursery provision after the war is more complex than is suggested by Riley's 
analysis. 
Bowlby's thesis made an important contribution to the eventual reduction 
in the use of residential nurseries, building on the work of Anna Freud which 
had previously shown the inadequacies in this existing form of collective care 
for young children. It is also important to bear in mind that official policy 
stressing the importance of preventive work in the family was associated with 
the government's aim of reducing expenditure and that the long-term effect of 
the apparent acceptance of Bowlby's rather simplistic claim that children thrive 
better in bad homes than in good institutions did not help to create a 
constructive policy regarding child abuse and battering. It also appears to be 
the case that the close link made between residential and day nurseries 
regarding their detrimental effect on children was of some consequence in the 
rapid decline of day nurseries during the early fifties. 
The extension of daycare during the war did not mark a permanent change 
in official policy and after the war the ministry of Health returned to its 
prewar policy without reference to the "new psychology". According to the 
criteria employed by Ministry officials they were satisfied that day nurseries 
had provided an adequate form of substitute care. Although in the postwar 
period, the Ministry was against the principle of providing a childcare service 
for working mothers except in circumstances of acute financial necessity, in the 
ealry years after the war, they were prepared to set aside this principle to 
provide a tightly controlled service if the demands of industrial expansion in 
specific areas required this. This does not mean that Bowlby's ideas on maternal 
separation and deprivation were of little consequence. On the contrary, his 
influence within the World Health Organisation and their report on nursery 
provision ensured that much attention would be paid to the psychic health of 
infants within the maternity and child welfare movement. By the mid fifties, the 
growing acceptance of his thesis and the tendency to equate day nurseries with 
558 
__- 
residential nurseries because of the length of time spent away from the mother 
and because of the difficulties, especially the high cost, of providing a stable 
personal service had led to a sharp decline in provision. What emerged from this 
was that day nurseries tended to take over the role played by nursery classes 
during the interwar period. Although places were provided for mothers who needed 
to work from acute financial necessity, day nurseries were now regarded 
primarily as agencies for pre-school children living in material and social 
deprivation. Whilst accepting that Bowlby's influence was of some significance 
for day care, his thesis was not accepted without question. Instead it generated 
a good deal of controversy and there was some consensus that the main problem 
was one of cost given the high level of staffing necessary. There was agreement 
that if maternal separation was not to be harmful to psychic health, then 
substitute care must secure sound personal relations between the staff and the 
children which was costly in both time and money. What is clear is that neither 
the government nor the local authorities were prepared to find such a service 
except in a narrow range of circumstances. It is also important to note that 
although Bowlby's thesis may have assisted governemt policy on day care by 
creating a climate of opinion which questioned the value of such provision for 
children living in "normal" families, this did little more than reinforce the 
previously widely held conviction that day care had only a limited utility. 
Furthermore it did not change official policy when shortages of labour occurred. 
In the case of teachers and nurses during the sixties, when there was a shortage 
of this professional labour, the government took steps to encourage married 
women with young children back into employment. In 1966, the Ministry of Health, 
following the example set by the Department of Education and Science in making 
nursery places available for the children of teachers, made a similar exception 
for the setting up of day nurseries for the children of nurses. 80 
In the case of nursery schools, Bowlby's thesis was again of some 
consequence but at a later stage after the war. The new child psychology 
fostered and maintained the progressive education movement's support for nursery 
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education to supplement maternal care in the family. Isaacs and Winnicott, 
backed by members of the nursery school movement, were influential proponents of 
this approach regarding both official policy and its extension into the postwar 
period. They were against collective care for infants under two and were in 
favour of a gradual introduction to nursery education some time during the third 
year but they saw full time education as important for all three and four year 
olds. Again it was official policy to curtail educational expenditure which 
indirectly halted the growth of this perspective because the stagnation in 
nursery education which followed immediately after the war created a lacuna 
which effectively blocked the aim of nursery school supporters of working 
towards universal provision. This was assisted by the fact that some leading 
members of the movement, such as Winnicott, were only in favour of extensive 
provision if further reforms were undertaken in teacher training. It also 
appears that during this period of stagnation, there was growing acceptance of 
Bowlby's thesis amongst educationalists which undermined the earlier consensus 
on the value of full time education for all pre-school children. This had two 
further consequences apart from the provision of part time places. Firstly, lack 
of adequate provision gave rise to the pre-school play groups movement. 
Initially it was a protest movement against the cuts in nursery education but it 
soon represented the birth of a new middle class social movement which focused 
on the importance of the maternal role in meeting the mental, emotional and 
social needs of pre-school children. Maternal participation rather than 
supplementary care soon became the central feature of this movement. Secondly, 
it encouraged a continuation of the official interwar policy of defining the 
importance of nursery education in terms of meeting special needs, where the 
material environment and maternal care were deemed to be inadequate. 
Apart from the influence of Bowlby's work on the creation and 
implementation of social policies, implicit in the feminist discussion on 
Bowlbyism is the notion that it served as an important means of social control 
because this powerful ideology was accepted by women, thus limiting their 
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choices and freedom as mothers. Bowlby's emphasis on the primary and singular 
nature of maternal care and the young infant's need for the constant presence of 
the mother in order to reduce anxiety and to promote emotional security, 
suggested that the good mother was one who devoted her time to being responsive 
to her infant's needs at all times. This made mothering a more confining role 
than at any other period in history or in any other culture. Bowlby's defenders 
have argued that feminist criticism would be more appropriately directed at the 
often simplistic interpretations of his work by others, and that Bowlby never 
suggested that women should not have a break from the twenty four hour care 
needed by infants. To support this, it is claimed that in his popular pamphlet 
"Can I leave my baby? " he suggested that, "It is an excellent plan to accustom 
babies and small children to being cared for now and then by someone else - 
father for instance of granny or some other relation or neighbour. " Leaving 
aside Bowlby's neglect of the changes that were taking place in the family which 
made extended kin less available to share in childcare and the restrictions 
imposed by the father's primary role as the breadwinner, this single suggestion 
is not representative of the tone of the pamphlet. Instead it must be weighed 
against the other advice given which stressed that "the young child needs some 
one person to give him security. "81 Bowlby went on to argue that the mother was 
usually the primary attachment figure who "thence forward - is going to be his 
anchor - whether she likes it or not - and separations from her are going to 
give rise to problems. "82 Bowlby asserted that this was why the mother's job was 
as exacting as a craftsman's job and therefore it was "scamped at one's peril", 
because, "One cannot ever really give back to a child the love and attention he 
needed and did not receive when he was small. "83 On the role of the father, 
although he was the most likely person available to give the mother a break when 
not at work, Bowlby outlined the difficulties involved in his caring for the 
children, suggesting that due to the primary attachment, children would prefer 
to have their mothers. "Often it is not the work which he finds difficult - 
feeding, bathing, dressing, putting to bed, - but the child's refusal to have 
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him do it. "84 Similarly, he suggested that when the child woke at night or hurt 
himself the father was a poor substitute in comforting the child. He also 
recommended that if separation was unavoidable, the mother should carefully 
prepare the young child by first accustoming her to the person and environment 
associated with the substitute care. 
The advice given in this popular pamphlet reflected Bowlby's thought 
albeit in a much simplified form on the relevance of a psychoanalytic approach 
to childcare and development. which he had earlier outlined in a lecture given 
in 1956. Bowlby was convinced that the biological approach adopted by Freud and 
Klein was misplaced regarding the strength of the conflict between the 
aggressive impulses and the infant's capacity for love. He agreed that there was 
a real problem posed by the extra-psychic conflict between inner needs and 
external reality and this was the primary cause of the intra-psychic conflict. 
According to Bowlby, "the development of intra-psychic conflict of a form and 
intensity such that the immature psychic apparatus of the infant and young child 
cannot satisfy or regulate it, " was dependent on the extent of the extra-psychic 
conflict. 
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The mother as the first and primary representative of external 
reality was therefore responsible for regulating the extra-psychic conflict and 
she was the person required to make the adjustments. All other persons who made 
up the social environment external reality of the infant and child were ignored. 
He also endorsed, Winnicott's affirmation of the Kleinian proposition of the 
importance of a healthy capacity for a feeling of guilt based on the ability to 
cope with the ambivalence that conflicting emotions produced and was convinced 
that it was possible to assess "methods of childcare which seem to make it 
easier or more difficult for a child to grow up capable of regulating this 
conflict in a mature and constructive way. "86 
Although Bowlby in the popular pamphlet made reference to other animals 
to describe the nature of the primary attachment it was from psychoanalysis that 
he derived his ideas on the singular nature of the importance of the mother. 
This was not just a question of separation or the need for the presence of the 
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mother but a matter of the special loving response to secure the growth of 
libidinal satisfaction as opposed to impulses which destroyed or hurt the loved 
object. 
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There is no doubt that it was Bowlby's aim to reform child-rearing 
practices in the family and that he believed that the mother was the key figure 
ii9meeting the young child's needs. He also saw this relationship as one of 
reciprocity whereby the mother's ability to fulfil needs was dependent on 
mothering becoming the central and most important role in her life. In this 
respect it confirms the feminist contention that Bowlbyism not in a simplified 
and interpreted form, but in the way expressed by Bowlby both analytically and 
in a popular form had the ideological effect of making motherhood a more 
confining role than ever before because it underestimated the ability of others 
to make a similar constructive and loving response. 
This excluded the possibility of mothers with young children going to 
work and Bowlby never recommended the use of day nurseries. When addressing this 
question, he cautiously suggested that if it was necessary for mothers to work 
great care should be taken. "If your own mother is living nearby or a dependable 
neighbour can be daily guardian, it may work out all right. But it needs 
regularity, and it must be the same woman who cares for him! "88 Bowlby was not 
oblivious to the problems this caused for many women. "Let us not minimise the 
difficulties for women which the necessity of meeting the infant"s needs gives 
rise. "89 But in spite of the frequent references made to the importance of 
parenting and the fact that Bowlby had rejected the importance or orality as the 
basis of the emotional bond in favour of the infant's capacity to make 
attachments, like most male experts of the period, Bowlby did not consider that 
men need concern themselves with this. When referring to the problem faced by 
many women who did not wish to give up work or who could not afford to do so, he 
conveniently inferred that it had nothing to do with men. "The solution is not 
easy and it ill-becomes those of us fortunate enough not to be faced with this 
problem to lay down the law to the other sex how they should resolve it. " 
90 
He 
appears to have been oblivious to the fact that in laying down the law to the 
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opposite sex regarding the far-reaching effects of "inadequate" maternal care, 
he was inevitably exerting social pressure on women and absolving men of the 
responsibility for the -responsive nurturing which he saw as so essential. 
Prior to the widespread influence of Bowlby's thesis, post-war 
reconstruction plans placed the family and maternal care at the centre of social 
policies for the postwar period. Through the growing acceptance of the work of 
the new child psychologists, more importance was attached to the psychic health 
of children in contrast of the prewar emphasis on physical health. In this 
respect Bowlby's ideas on child rearing were part of the prevailing ideology on 
the importance of maternal care in the family in providing a stable basis for 
society and the individual. By focusing on the harmful effects of maternal 
separation, his thesis had a specific influence on the implementation of social 
policies after the war in the key areas discussed above, but the timing and the 
extent of his influence in these areas varied. As a result, the trend towards 
the socialisation of childcare for the underfives was undermined but the 
significance of this must be judged in relation to government policy which aimed 
to cut public expenditure in this area. In addition, Bowlby spelt out aspects of 
the "skilled work" of mothering in terms of its psychic dimensions. How far his 
ideas were accepted by women so that they influenced their child rearing 
practices is difficult to judge. Certainly his efforts to reform child-rearing 
practices came at a time which allowed for a more widespread dissemination of 
his ideas than had previously been possible but it is likely that there were 
significant social class differences in this process. Further research is 
required before this question can be answered but a number of points can be 
made. It is known that the middle classes tend to be more responsive to the 
influence of professionals and the ideas associated with the new child 
psychology. However, much of the work of professionals was and is directed 
towards improving the child-rearing practices within families defined as 
materially and socially deprived. Therefore there are large numbers of working 
class families where mothers are subjected to more scrutiny and supervision by 
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middle class professionals whose task is to raise standards of childcare and to 
ensure the psychic health of children. (Of course the success of the strategies 
adopted by childcare professionals is not guaranteed). This would appear to 
leave a section of the working classes who were less likely to be responsive to 
the ideas of child psychologists and who avoided the scrutiny of childcare 
professionals. On the other hand, with the lessening influence of extended 
kinship relations and the relative isolation of the young mother, she is less 
likely to turn to her mother for advice and to turn to others, including 
professionals and especially health visitors who provide a more universal 
service. Thus the trend is towards the growing influence of professionals on 
child-rearing practices. In addition because of the variability of the timing of 
Bowlby's influence on professionals associated with childcare, it may be the 
case that his influence on the educated elite was declining at the same time as 
it was growing amongst other sections of the population. There is no doubt of 
the significance of Bowlby's influence but this does not mean that there were no 
limits to its extent or to its acceptance by women. Most importantly Bowlby's 
ideas were in keeping with the trend towards a child-centred society which 
ignored the contradiction which existed between the liberation of women and 
current methods of childcare. 
Soon after the war the deprivation experienced by children took on a new 
meaning beyond that associated with poverty, neglect and cruelty to encompass a 
notion of deprivation expressed as a lack of a "normal" home life. Moreover this 
latter notion was associated with judgements on the value of parental care for 
the psychic health of children and especially on the importance of maternal care 
for the psychic development of the child. The 1948 Children Act which aimed to 
protect the child's social right to "family care" reflected the widespread 
interest taken in the child rearing aspect of the family in the years leading up 
to the war and during the war and the concern expressed at the harmful effects 
of the disruption of family life during the war, which had focused the attention 
of policy makers on the value, purpose and operation of the family. 
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Consequently, the Act reinforced the other social legislation passed to advance 
the reproduction of children in the W. C. F. H., through its emphasis on the 
strength of the formative power of the "natural" family and hence on the 
importance of the family of origin as the source of the child's self identity 
and security. The structure of the man supported household with the woman 
primarily engaged in domestic labour which was advanced by the social 
legislation implemented at the end of the war continued to restrict the father's 
involvement in childcare but the work of the "new child psychologists" 
influenced by a psychoanalytic approach to family relations further reinforced 
this form of household by defining the psychic needs of children with reference 
to the fundamental nature of maternal care. 
Klein's revision of the preoedipal period had resulted in the widely 
accepted principle that the child's mental development was based on the 
emotional security provided by the mother-infant dyad. This principle was a key 
factor in structuring the notions of child psychologists on the needs of 
children which in turn had a long term effect on social policies relating to 
female domestic labour. Official policy to return children in care to their 
families of origin and also to prevent children from coming into care was 
supported by the ideas put forward by child psychologists on the needs of 
children as were the family casework techniques employed by social workers to 
prevent conditions of child deprivation which necessitated state care. Social 
work as it expanded during the fifties and early sixties, especially in the 
fields of child guidance, probation, childcare and mental and social welfare, 
advanced family casework based on a psychodynamic approach which readily 
incorporated ideas on maternal care and deprivation. Social work more than any 
other profession served to promote a conception of child rearing in the family 
which endorsed the primary nature of maternal care and stressed the consequences 
of "poor mothering" for its ability to jeopardise psychic health. 
The reinterpretation of the Kleinian revision by Winnicott and Bowlby 
(neither accepted the importance of instinctual conflict) attached a far greater 
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degree of importance to the mother's response to the infant promoted the idea of 
the importance of the "single-minded devotion of the mother" and the "need for 
continuous care. " As a result of this multiple caring of young infants tended to 
become associated with deprivation and inadequate care which had a significant 
effect on nursery policy. Bowlby's specific work on maternal care and maternal 
deprivation did not affect official policy on nursery closures at the end of the 
war but prior to this the views of established child psychologists such as 
Isaacs and Winnicott, through their leading roles in the progessive education 
movement, had influenced educationalists as well as others interested in the 
provision made for pre-school children. Although their views supported nursery 
education they were not in favour of collective care for children before the age 
of three. It is probable that their views contributed to the stand taken by 
middle class reformers and professionals who opposed the closures not with 
interests of working mothers in mind but with the aim of ensuring that the gains 
made in the training of staff for nuseries should not be undermined. 
Bowlby's work was important in contributing to the decline in day care 
during the fifties and sixties but given the controversy which surrounded his 
work amongst his colleagues in the field of the psychic health of children and 
the dismissive attitude which still existed amongst many medical specialists 
towards psychoanalytic explanations of the emotional needs of children, his work 
was not the only or necessarily the most important factor. There is no doubt 
that his thesis reinforced the prevailing belief that the best place for the 
very young pre-school child was in the family therefore the mother should be 
discouraged from seeking paid employment but the cost of providing day care 
staffed to a level appropriate for ensuring that infants experienced warm 
intimate relationships with their carers was equally if not more important. The 
influence of Bowlby's thesis was not confined to day care provision. It was also 
of some consequence regarding pre-school education during the sixties when 
restrictions on public spending on education were relaxed. Prior to this the 
nursery school movement influenced by the psychodynamic interpretation of the 
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significance of the mother-infant dyad had given priority to the training of 
staff to understand the special needs of pre-school children with reference to 
their emotional dependence on the mother. It appears that by the sixties there 
was widespread acceptance of the view that in favourable circumstances the pre- 
school child should only be separated from the mother for part of the school day 
thus supporting the official aim to solve the demand for nusery school places 
through part time provision, a policy far removed from the original aims of the 
nursery school movement. 
Although it is beyond the scope of the present thesis to draw any firm 
conclusions on the influence of the "new child psychology" on the child rearing 
practices of mothers in the family, it is evident that their interpretations of 
the needs of pre-school children influenced social policies on nursery provision 





With the development of capitalism, the parameters for the reproduction 
of the labour force are based on the continuation of domestic labour as a 
category primarily associated with women under conditions whereby domestic 
labour is subordinate to wage labour and both female domestic and wage labour 
are subordinate to male wage labour. Thus the foundation is laid for patriarchal 
structures to co-exist alongside capitalist structures of oppression. The 
domestic labour debate, which drew attention to the above relationships, sought 
to rectify the limitations of the previous Marxist approaches to the proletarian 
family by providing a materialist analysis but this approach was itself limited 
by a recourse to functionalism and a tendency towards economic reductionism 
which ignored the inherent contradictions in the relationship between the 
W. C. F. H. and the C. M. P. By mainly examining domestic labour in terms of its 
benefits to capitalist production, the debate also disregarded the relative 
autonomy of the W. C. F. H. and the political struggles which have taken place to 
improve the living standards of the household and the physical and social 
reproduction of its members. These include struggles over welfare provision as 
well as those associated with capitalist relations of production. From a 
feminist perspective, the debate did little to explain the significance of 
structures of gender inequality and how men benefit from women's labour in the 
family. The most serious deficiency in the domestic labour debate regarding the 
subordination of women was its neglect of the importance of motherhood and 
childcare in conditioning the sexual division of labour in the family and in 
limiting women's participation in the paid labour force. Finally, the particular 
theoretical interests of the debate precluded a specific historical analysis of 
changes in industrial capitalism which impinge on the social construction of 
female domestic labour. 
The central concern of this study has been to examine the effects of 
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social policies on the child rearing aspect of female domestic labour in the 
W. C. F. H. The analysis is based on the proposition that although partriarchal 
relations and practices characterise the family household, the 
proletarianisation of the household under capitalism means that the economic 
base of patriarchy is radically different from that of the pre-industrial 
household where goods were produced for sale and for the consumption of 
household members. Instead the W. C. F. H. is typically a patriarchal form of 
family household because of the unequal exchange between husband and wife based 
on the superordinate position of male wage labour vis-a-vis female wage labour 
and the domestically exploited positon of female domestic labour. 
The economy of the wage-dependent family household is based on the 
necessity of achieving a balance between paid employment to secure an income 
large enough to meet the consumption needs and the domestic work necessary to 
provide for individual consumption (housework, cooking etc. ) and for the 
specific care required by dependent members of the family such as infants, very 
young children, the sick and the elderly. For each household, how this can be 
achieved depends on the availability of work for household members of working 
age, the earning capacity of household members and the number of children above 
and below working age. 
In the early period of industrialisation, for the vast majority of 
W. C. F. H. s, the labour of husbands, wives and children was still necessary to 
secure an income large enough to meet the family's basic needs. Primarily the 
balance of this labour varied with the availability of work and the changing 
conditions which existed at different periods in the family cycle but women's 
attachment to domestic labour remained a prominent feature of the married 
woman's life. The attachment was further reinforced by the social legislation 
passed to curb the employment of women and children and to provide schooling for 
the latter. This established a trend which helped to marginalise female wage 
labour and which continuously extended the dependence of children. The previous 
superordinate position of male wage labour was reinforced both by this trend, 
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which reduced women's ability to engage in paid labour on a full time basis, and 
by the organised labour movement's struggle to raise living standards through 
the male wage. These factors, together with a supporting patriarchal ideology, 
helped to establish the husband as the principal wage earner in the W. C. F. H. 
This did not mean that the wife had no responsibility for earning money for the 
household. In the majority of W. C. F. H. s it remained an essential part of the 
wife's responsibility "to make ends meet"by balancing her labour between 
domestic responsibilities and earning money for the family. In existing 
conditions, paid employment did not represent freedom or independence but 
represented an increase in the wife's heavy work load. 
In contrast and most significantly for the political struggles to raise 
standards of reproduction in the W. C. F. H. was the example of the more 
economically secure section of the working class where the husband was able to 
earn an income large enough to support a dependent wife and children. The wife 
as a consequence spent her life in domestic labour to raise the standard of 
family life. More than ever this meant responsibility for "good management" of 
the household budget, the work associated with home making and individual 
consumption, the care of dependants and the services required by the working 
husband, but with less responsibility for supplementing the family income. The 
economic prosperity of the mid-nineteenth century brought about an increase in 
real wages which enabled a growing percentage of households to manage on the 
husband's wage for the best part, if not all of the family cycle. It also 
supported the notion that it was possible to achieve economic security for the 
working classes through a family wage for men and by the turn of the century it 
had become a measure of working class respectability for a man to earn a wage 
large enough to support his family. Thus by the inter-war period, the man- 
supported household with the woman primarily devoting her time to domestic 
labour had become the dominant economic family form both as an ideal and in 
practice for a large percentage of proletarian family households. As such this 
family form informed social legislation which in turn reinforced men's 
571 
superordinate position in the labour market. During the inter-war period, the 
proportion of national income taken by wages and salaries increased and given 
that there was little change in women's marginal position in the labour market 
this meant that living standards continued to rise through the male wage, thus 
further reinforcing the pattern of the man-supported household with the married 
woman primarily engaged in domestic labour. 
Welfare legislation which conditions the operation of the W. C. F. H. 
consists of 1) financial policies, e. g. pensions, sickness and unemployment 
benefits, social security payments and other forms of income maintenance and 2) 
health, welfare and social services legislation which a) provides services 
outside the household, e. g. domiciliary medical and nursing care, home helps, 
health visiting and personal social services. The provision of education for 
children similarly impinges on the operation of the W. C. F. H. Given the gender 
division of labour in the family, the labour market and the work place, the 
formulation and implementation of the above described policies reflect these 
divisions. The financial policies, are mainly linked to the functioning of the 
labour market. As such they preference wage labour vis a vis non-wage labour and 
endorse the privileged position of male wage labour and the marginal position of 
female wage labour. In contrast policies associated with the reproduction of the 
labour force (health, education and social services) which directly impinge on 
the content of domestic labour are policies which primarily condition the lives 
of women. 
The focus of the present study on policies which condition the content 
and operation of the childcare aspects of female domestic labour reveals that it 
is important to distinguish between policies for aiding the financial security 
of the W. C. F. H. and policies associated with physical and social reproduction 
(the health, education and welfare) of children. The two do not necessarily work 
harmoniously together. Indeed, one of the more significant contributions of this 
study is to demonstrate the way in which financial policies consistently lag 
behind those associated with physical and social reproduction. Educational 
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reforms in particular reduced the economic contribution made by children to the 
W. C. F. H., extended their dependency, increased the costs of children and made it 
more difficult for the mother to combine childcare with earning an income. 
Compulsory education also had the effect of increasing parental responsibilities 
for ensuring that children received formal schooling. In practice the 
responsibilities of ensuring that children attended school regularly, clothed, 
fed and disciplined in an appropriate manner fell on the mother and she was 
expected to comply regardless of the financial difficulties facing the 
household. 
The interest taken in the fitness and efficiency of the workforce and 
army recruits in the wake of the Boer War resulted mainly in measures to improve 
the health and capacities of the future generation of workers. (The 1906 
Education (Provision of Meals) Act and the 1907 Education (Administrative 
Provisions) Act). The First World War generated similar concerns and led to 
further reforms in education, maternity and child welfare. (The 1918 Education 
Act and Maternity and Child Welfare Act). This trend towards raising standards 
associated with the procreation and child rearing stage of the W. C. F. H. was 
further supported by growing anxiety over the consequence of the contrast 
between the falling birthrate and the persistently high infant and maternal 
mortality rates for the future structure of the population and hence for 
Britain's economic and political position in the world. As has been shown, the 
childcare aspects of female domestic labour were increasingly structured by the 
social policies implemented during the interwar period in the fields of 
education, maternity and child welfare. 
The extension of education steadily increased both the dependence of 
children and the responsibilities of the mother. Here responsibility for 
ensuring regular school attendance, for the cleanliness, clothing and health of 
her children continued but increasingly she was also expected to discipline and 
socialize her children effectively to meet the demands imposed by the schooling 
system. The measures taken to reduce the infant and maternal mortality rates and 
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to improve the health of pre-school children also placed new responsibilities on 
the mother in the W. C. F. H. Steps were also taken to extend domestic teaching in 
elementary schools and to include infant care and management. Similarly through 
the provision made at ante-natal and child welfare clinics and through the 
health visiting service further measures were adopted to educate mothers during 
the procreation and child rearing period of the family cycle. All professionals 
associated with infant welfare saw improved maternal care as the primary factor 
in achieving a decline in infant mortality and in providing an environment to 
promote the health of infants and children. Most significantly, the policies 
which advanced measures to advise and educate mothers attracted most support and 
funding from the state and were usually given preference over measures which 
assisted the mother with her domestic responsibilities such as school meals and 
nursery provision. 
Given the inability of the wage form to meet the reproduction needs of 
all members of the working classes and the child poverty which results from 
this, if the state adopts a strategy of raising standards of reproduction of the 
future workforce more pressure is put on the state to respond to the demands 
made for measures of assistance to support reproduction. This does not-mean, 
however, that there is a functional relationship between the needs of the 
household at the child rearing stage and the social policies implemented to 
raise standards of reproduction in terms of ensuring that every household has 
the resources necessary to meet its child rearing function. Throughout the 
period leading to the Second World War insufficient account was taken of the 
financial problems faced by the W. C. F. H. during the procreation and child 
rearing period of the family cycle especially amongst the poor which meant 
further measures were necessary to protect the health of children. This 
indicates the importance of an approach which avoids conceptualising the state 
as a monolithic entity as this prevents an analysis of the contradictions and 
tensions which exist and which undermine the ability of the state to secure its 
aims. 
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Prior to the First World war little was done to implement school meals 
legislation in a way which ensured that all necessitous children received at 
least one nourishing meal a day and medical inspection increased the costs of 
children (a large percentage of children required treatment), without effective 
strategies to cover the additional burden placed on working class families. The 
reforms implemented after the war went some way towards rectifying this but 
without closing the gap between the reproduction needs of the W. C. F. H. and the 
measures implemented to support reproduction. The most positive policies adopted 
during the inter-war period were those which provided medical treatment 
following school inspection and the maternity and child welfare clinics which 
provided cheap food and milk for pregnant women, nursing mothers and young 
infants. Apart from the measures taken to extend health visiting and to improve 
midwifery few reforms were implemented to extend domiciliary and institutional 
health provision. In particular, the implementation of school meals legislation 
did not solve the problem of malnourished children because of the stringent,, 
regulations adopted to keep down the number-of children eligible and because of 
the inadequate nutritional value of most"of-the meals provided. Similarly, when 
deteriorating conditions in the urban areas led to-the decision to provide open 
air nurseries to remedy the physical defects caused by material and social 
deprivation, the implementation of this policy was limited by the government's 
aim of curbing public expenditure. Although the predominant trend was towards 
an increase in public expenditure to meet the reproduction needs of the W. C. F. H. 
during its child rearing stage through maternity and child welfare policies, it 
remained official policy to control and reduce expenditure-where possible and to 
place responsibility on the W. C. F. H. 
Similarly the development of financial measures to protect wage labour 
still left a gap between provision and the needs of all W. C. F. H. s at the child 
rearing stage. The first provision made outside the Poor Law to protect the 
existing work force (the 1911 National Insurance Act) was based on the aim of 
improving the fitness and efficiency of wage labour rather than on a notion of 
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family needs. When National Insurance legislation was extended to cover a 
broader range of wage labour (during the First World War cover was extended to 
munitions workers and the 1920 Unemployment Insurance Act extended the scheme to 
cover eleven million workers) family needs were still not taken into 
consideration and the small percentage of female wage labour qualifying for 
cover was included in a way which reflected the existing inequalities between 
male and female labour. In terms of the economic base of the W. C. F. H., the 
insurance principle adopted meant that this measure only provided a substitute 
for the wage in cases of short term unemployment or sickness, where sufficient 
contributions had been made and benefit took no account of dependents. It was 
not until 1923 that dependent's allowances were incorporated into the benefits 
under the National Insurance Scheme but this process also further reduced the 
status of female labour and increased the married woman's dependence on her 
husband because the policy towards married women workers who lost their jobs 
restricted their access to benefits on the same terms as men. 
- The inadequaOcy of the insurance scheme in meeting the financial needs 
of all working class families was revealed by-the widespread and long-term 
unemployment which characterised the inter-war period. The ad hoc measures 
forced on successive governments by the growing strength of organised labour and 
the inability of the Poor Law to cope with poverty caused by growing 
unemployment only partially solved this problem. Moreover the measures adopted 
did not alter the financial security of lone women responsible for dependents 
whose only claim was on the Poor Law and later on public assistance. In addition 
although benefits now gave some recognition to family needs the steps taken to 
reduce the rising cost of supporting the unemployed (in September 1931, the 
National Government cut the unemployment benefit by 10% and standard benefit was 
limited to sixteen weeks) demonstrates the reluctance of the state to adequately 
fund the reproduction costs of non-waged members of the working classes. 
Although the most acute poverty was experienced by non-wage earning families, 
given the abolition of the half time system, the raising of the school leaving 
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age to fourteen and all the other measures adopted to encourage improved 
standards of childcare, all wage dependent households had some difficult in 
balancing the budget during the child rearing period and the problems became 
more acute with the number of children. However, little official interest was 
taken in this problem. 
The early proposals put forward by Rathbone in The Disinherited Family 
provided a radical solution to this problem by suggesting that the state should 
transfer income by means of allowances to the mother in the family not only to 
cover the reproduction costs of children but the work of childcare undertaken by 
the mother. The latter aspect of her scheme attracted little support and the 
trade union movement in particular was initially concerned about the effects of 
allowances on wage levels. Most women's groups, including the women's section of 
the labour movement, gave early support to the proposals but covering the costs 
of children rather than achieving economic independence for the mother became 
the central element of the campaign by the Family Endowment Society. By the end 
of the thirties the idea of family allowances in wages to aid the reproduction 
costs of children had gained increasing support. Pro-natalists wishing to 
improve both the quantity and the quality of the population were early- 
supporters of family allowances although there was little agreement regarding 
implementation. In particular, the most reactionary wing of the eugenics 
movement was against the payment of "indiscriminate family allowances" and 
instead favoured incentives to encourage fertility amongst the "better stocks", 
"more intelligent" parents or the professional middle classes. In contrast most 
infant welfarists and reformers concerned to alleviate child poverty were in 
favour of allowances to improve the financial security of the less economically 
secure sections of the population. Beveridge's early acceptance of the utility 
of family allowances (especially when he recognised that they could be used to 
maintain the principle of less eligibility) was probably one of the most 
significant factors in conditioning future state policy, given the part he 
played in formulating the policies which provided the basis for welfare 
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legislation during the forties. 
Throughout the inter-war period the aim of curbing public expenditure 
continued to negate the state's other aim of improving the health and education 
of the future generation especially in households excluded from the increase 
which took place in real wages, and those without a wage earner. This meant that 
the financial provision necessary to underpin the aim of achieving higher 
standards of child reproduction continued to lag behind rising standards and 
expectations. At the same time, deteriorating conditions in the urban areas 
especially those subjected to high levels of unemployment forced the government 
to take further steps to protect the health of children. This accounts for the 
implementation of measures such as the milk in schools scheme, health visiting 
and open air nursery schools but again the aim of reducing public expenditure 
limited the provision made and encouraged the growth in selective procedures. 
This pattern of development in the relationship between the W. C. F. H. and social 
policies for supporting the household was undermined by the Second World War, 
when the-Treasury was forced to-revise its policy on public spending, in order 
to maintain the war effort on the home--front and to keep up public morale. 
Wartime conditions generated acute concern'with standards of childcare, 
the disruption of family life, and population decline, thus encouraging 
widespread consensus in terms of the demand for social policies to re-establish 
the family at the centre of society after the war. The Beveridge Report, 
published in 1942, provided the basis for plans for postwar reconstruction. 
Social reconstruction for Beveridge, was based on policies for achieving full 
employment and national fitness backed up by a system of social security which 
supported reproduction in the W. C. F. H. The proposed state benefits gave 
protection to the worker against loss of earnings due to retirement, 
unemployment, sickness and injury but male and female labour were defined as 
distinct categories based on the assumptions that women would remain a 
relatively small percentage of the labour force, that the married woman's 
domestic responsibilities, especially those of childcare, took precedence over 
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wage labour and that married women would be financially dependent on their 
husbands. The implementation of these measures in effect reinforced the gender 
division of labour in the family and the wife's economic dependence on her 
husband. The maternity grants and benefits together with family allowances 
provided additional income at the procreation and child rearing period of the 
family cycle but without fully covering the additional costs to the household. at 
this time. 
Hilary Land1 has consistently demonstrated how the implementation of 
social security and taxation policies maintained women's dependence on their 
husbands after the Second World War, and Mary McIntosh2 has argued that the 
Welfare state endorses the man-supported family household as the primary 
institutional form for the reproduction of the working class. Brenner and 
Ramas, 
3 
on the other hand, attach less importance to the role of social policies 
in the construction and maintenance of the W. C. F. H. and lay stress upon the 
underlying significance of the "sex blind" operations of the relations of 
capitalist production in drawing women into the labour market and upon the 
" political struggles of the working classes in wresting concessions from the-. 
capitalist class in order to protect and improve living standards. They doubt 
the validity of arguments which attach primary importance to social policies in 
structuring the W. C. F. H. arguing that the years following the Second World War, 
when the social policies under discussion were in force, was also the period 
when married women were once more pulled back into the labour market which 
heralded the disappearance of the full time housewife. Although further and more 
detailed research into married women's participation in the labour force after 
the Second World War is necessary to confirm Brenner and Ramas's contention, 
their analysis indicates a deficiency in the current marxist-feminist approach 
to the Welfare state and the reproduction of the W. C. F. H. 
The present study is based on the premise that the relationship between 
state policies and the reproduction of the working classes cannot be adequately 
explained by focusing solely on financial policies; it is instead necessary to 
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examine policies which play a part in structuring female domestic labour in 
conjunction with the ideologies which underpin these policies and support the 
gender division of labour in the family. Brenner and Ramas may be correct in 
stating that "large sections of the working class had organised households 
around a dependent housewife"4 prior to the post Second World War financial 
legislation which sustained this form of household but they ignore the 
implementation of educational reforms and maternity and child welfare measures 
which played a part in structuring the dependence of the wife. One of the 
conclusions which can be drawn from the present study is that most social 
policies implemented during the period under discussion are related to the 
reproduction of the future generation and are always wrapped in an ideology 
which reinforces and extends women's traditional responsibilities for child 
nurture and care. Therefore it is likely that the significance of social 
policies regarding the reproduction of the W. C. F. H. varies with changes in the 
family cycle. The importance attached to the procreation and child rearing stage 
of the family cycle in the period leading up to the Second World War was 
reinforced by wartime conditions and anxiety over the declining birth rate and 
this resulted in specific policies to support the W. C. F. H. at this stage-in-the 
family cycle. On the other hand, the financial measures implemented only 
partially covered the additional costs of children to the family budget. 
Moreover, these measures took little account of the trend to extend the economic 
dependence of older children or the fact that the maintenance costs of children 
increase as they grow older especially in a society which encourages rising 
standards and expectations, thus placing additional strain on the family budget. 
In such conditions and where low and compressed fertility has restructured the 
family cycle, the "pull" of the labour market noted by Brenner and Ramas is 
likely to have most effect at the later period of the child rearing stage when 
it co-exists with the "push" of a strained family budget. For the wife and 
mother combining paid work with the care of older school children remains 
problematical but it is easier than when children are younger and more 
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dependent. Further research in this area is necessary but it is important that 
any analysis should take into account the changing nature of the family cycle. 
Apart from the financial measures to protect wage labour and the non- 
wage earning sector of the population, most social policies relate to the aspect 
of female domestic labour associated with the care of dependent members of the 
family. In most cases policies endorse the care provided by women in the family 
but there is also a contradictory trend towards making some provision for 
dependants outside the family, which in the case of children and the elderly are 
again linked to the family cycle. In relation to childcare, the predominant 
trend is for social policies to increase the responsibilities of the mother, but 
in contrast the limited steps taken such as the provision of school meals and 
nurseries reduce the work and responsibilities of the mother and make it easier 
for her to engage in paid labour outside the family. Brenner and Ramas note this 
trend but make little reference to the selective procedures adopted and the 
reluctance of the state to fund universal provision. 
It was during the interwar period that state intervention into the 
operation of the W. C. F. H. focused more directly on the procreation and early 
child rearing stage of the family cycle through the reforming measures taken to 
improve maternity and child welfare. The establishment of a medical section 
within the Board of Education, which documented the extend of morbidity amongst 
children entering school, soon reinforced the claim of infant welfarists that 
specific measures were necessary to secure the healthy development of pre-school 
children. In addition, the aims of the infant welfare movement had been advanced 
by the official interest taken in national fitness and the growing concern with 
the contrast between the falling birthrate and the persistently high infant 
mortality rate. The main aim of the numerous organisations set up to promote 
infant welfare during the early decades of the century was to secure a decline 
in infant mortality and to raise standards of infant health by concentrating on 
maternal care in the family. In spite of the differences in approach amongst the 
early leaders of the movement, all the initiatives adopted had a common purpose, 
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that of advising mothers on the physical needs of their children and how they 
might best respond to these needs. In addition, all were in agreement that 
mothercraft teaching by health visitors should be the key element in any scheme 
which aimed at reducing infant mortality and improving the health of pre-school 
children, especially as family visiting allowed for some supervision of the 
infant in the home. 
Early official support for the aims of infant welfarists came from the 
Board of Education through grants provided for schools for mothers and through 
the extension of domestic teaching to incorporate classes on infant care and 
management. This was followed by similar support through the provision made 
under the 1918 Maternity and Child Welfare Act which led to the establishment of 
infant welfare clinics, the health visiting service, ante-natal care and the 
other reforms associated with maternity. The official measures undertaken again 
directed attention towards pregnancy, childbirth and maternal care in the family 
based on the assumption that the best method of achieving higher standards of 
early childcare was through maternal care in the family. All these policies 
strengthened the authority of professional groups in defining the needs of 
children and how mothers should respond to these needs and consequently 
increased the responsibilities of the mother. Therefore, although Brenner and 
Ramas may be correct in arguing that an integrated programme of financial 
legislation supporting the ""male breadwinner" family form did not develop 
until after World War II, "5 they neglect to consider the significance of the 
measures implemented during the interwar period which reinforced the gender 
division of labour in the W. C. F. H. and made childcare by the mother a more 
detailed and time-consuming activity which made wage earning more difficult for 
the wife and mother and in effect preferenced the man-supported household. 
It was also during the interwar period that a specific policy on nursery 
provision began to be formulated and the forms of provision made for the 
underfives were more clearly defined by state officials. At the turn of the 
century over forty percent of children under five were in attendance at public 
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elementary schools but for the reasons discussed above the number attending 
declined rapidly during the early decades of the century. The official reports 
criticizing the provision made for the underfives in elementary schools 
suggested that specially equipped nursery classes should be provided for pre- 
school children, and given the conditions of poverty and deprivation experienced 
by large numbers of pre-school children, even Newsholme, who favoured the 
exclusion of all underfives from elementary schools, argued for the necessity of 
providing nurseries for selected children, but there was little government 
response to either proposal. A number of day nurseries had been set up by 
voluntary organisations to provide care for the children of working mothers. To 
further this practice and to encourage higher standards of health, the National 
Society of Day Nurseries was established in 1906, by which time, there were 
about thirty voluntary day nurseries in existence. The demand for female labour 
in munitions factories during the First World War encouraged a rapid expansion 
in nursery provision under the supervision of the Board of Education. 
At the end of the war nursery provision was endorsed by the government 
but a distinction was drawn between day nurseries which provided substitute care 
for the children of working mothers, under the control of the health authorities 
and nursery schools and classes to supplement maternal care in the family under 
the control of the education authorities. Neither form of provision received 
much initial support from the authorities and in the case of day nurseries steps 
were taken to secure the closure of a large percentage of the existing 
nurseries. The rapid decline was halted at the end of the twenties but the 
change in policy only resulted in a small increase with most provision 
undertaken by voluntary organisations. By 1938, there were 104 day nurseries (83 
voluntary and 21 local authority nurseries), a figure which was still below half 
the total in 1920. The Board of Education was also reluctant to fund nursery 
schools, claiming that they were a luxury the country could ill afford, but 
gradually officials came to accept that the provision of nursery schools and 
classes had some value as remedial and preventive agencies in the case of pre- 
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school children who lived in conditions injurious to their health. When 
conditions deteriorated in the urban areas due to the high levels of 
unemployment, the decision was taken, in 1929, to extend the provision made to 
protect the health of pre-school children by increasing the number of health 
visitors and open air nursery schools. The further cuts in public expenditure 
which soon followed, again curtailed growth thus preventing any substantial 
increase in the number of nursery schools. By 1938, there were 103 nursery 
schools, 57 provided by voluntary organisations and 46 by the local education 
authorities. Given the predominant aim of controlling expenditure, the largest 
increase in nursery places came through the-growth of nursery classes in 
elementary schools. This growth was aided by the fall in the birth rate which 
produced more classroom space in infant schools. During the twenties, the Board 
of Education had accentuated the division between the nursery schools and 
classes by placing the former in the category of special remedial provision. 
This continued to be the policy of the Board throughout the interwar period and 
towards the end of this period it explicitly clarified the categories of 
children qualifying for places in nursery schools and classes. The former were 
defined as remedial agencies for children with health problems and the latter as 
preventive agencies for children from unsatisfactory home conditions. 
The overall consequence of official nursery policy was to endorse 
maternal care of the underfives in the family not only because of the lack of 
substitute care but because the supplementary care provided in nursery schools 
and classes was based on the assumption that this provision would play a part in 
educating mothers in the needs of their children and hence would raise standards 
of childcare in the family. Wartime conditions, which caused the destruction of 
homes, the disruption of family life, the evacuation of children and the 
mobilisation of women for essential war work, led to significant policy changes 
regarding women's domestic responsibilities. In comparison with the prewar 
period, the Second World War was characterised by a rapid extension of policies 
to facilitate the mobilization of female labour for industrial production and 
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other essential services, which for the first time extended social provision to 
reduce women's domestic responsibilities. The significance of these changes was 
that they demonstrated the possibility that if sufficient public resources were 
directed towards collective services to reduce domestic responsibilities of 
women, they would be able to maintain their economic independence in marriage 
through paid labour. 
Penny Summerfield, whose study specifically focuses on the making and 
implementation of official policies towards women during the Second World War, 
has shown that the extent of the changes which took place was less than had been 
previously suggested by many historians and some feminists. 
6 
She argues that 
although women's domestic responsibilities became a public issue, the measures 
implemented only partially reduced their domestic responsibilities. 
7 
Moreover, 
factors such as rationing, shortages in consumer commodities and evacuation 
increased the problems faced by women in the family. The present study confirms 
this conclusion. Much has been made of the significance of wartime nurseries set 
up to release female labour but the change in policy did not reflect any radical 
shift in the state's endorsement of women's traditional responsibility for early 
childcare. The shortage of labour caused by the war may haave required a change 
in policy to provide substitute day care for a larger percentage of working 
mothers but this was seen as a temporary measure and even in this case priority 
was given to encouraging women to help each other either on a voluntary basis or 
through the official child minding scheme. The significance of this aspect of 
social policy needs to be judged in relation to the overall policy of the state 
regarding the care of pre-school children and the plans made for social 
reconstruction after the war. 
State 
policy on evacuation and residential nurseries reveals a concern 
to maintain the mother-infant dyad. In spite of wartime pressures, the state 
remained reluctant to remove very young children from the care of the mother and 
although the authorities were forced to provide residential nurseries, a policy 
of rigid control was adopted in order to restrict the availability of places and 
585 
to ensure that nursery places were kept for "emergencies. " In particular, 
although it was necessary to make some exceptions, the authorities pursued a 
policy of excluding the under twos if there was a mother available to provide 
maternal care. This was mainly based on a concern with their susceptibility to 
infection and disease and the high staffing costs necessary to provide care for 
this age group but there also appears to have been some recognition of the 
psychological significance of the mother-infant dyad during the early years. 
Moreover, the war did not reverse the trend in social policy to maintain and 
improve standards of child reproduction, not least because of the widespread 
public concern expressed over the condition of a small percentage of evacuees 
which had revealed the extent of poverty and deprivation still in existence in 
many urban areas and because of the specific problems encountered in the 
reception areas in meeting the needs of evacuated children, and the households 
and communities caring for them. Thus in spite of the Treasury's initial 
judgement that wartime conditions would necessarily involve a lowering of 
standards the reverse was the case as further measures were implemented to 
protect the health and welfare of children. 
Similarly the health authorities were determined to maintain standards 
regarding the health of pre-school children and neither the Ministry of Health 
nor the Board of Education were prepared to sanction nursery provision which did 
not comply with the minimum standards set. Of equal significance were the plans 
made for post-war reconstruction. If anything, the consequence of the Second 
World War was to reinforce women's responsibility for early childcare rather 
than radically restructuring it, because it caused widespread concern with the 
disruption of family life and increased the anxiety previously expressed by pro- 
natalists over the decline in the quantity and quality of the population. The 
welfare legislation formulated during the war and implemented at its end was 
founded on the extensive consensus in favour of policies supporting family life 
and endorsing improved standards of childcare based on maternal care in the 
family. An evaluation of the significance of the wartime nursery scheme must be 
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made with reference to the social policies which protected children and 
sustained the trend to extend and define in detail the mothers's responsibility 
for child nurture and care in the family and consequently her ability to engage 
in wage labour. 
The demands of wartime production and the needs of the underfives in the 
reception areas encouraged a breakdown in the divisions in nursery care 
previously established by state officials. The wartime nursery scheme provided 
daycare for the children of working mothers and part-time nurseries to assist 
mothers with full time domestic responsibilities. The wartime nurseries were a 
combination of the earlier day nurseries and nursery school without the stigma 
attached to special provision to meet deficiencies in the family or the needs of 
women forced to work because of poverty. As such wartime nurseries, albeit in a 
rudimentary form, represented agencies which met the needs of women and 
children. However, to the state officials responsible for the scheme, the 
nurseries represented a "wartime hybrid" which could be disbanded at the end of 
the war and when the time came, there was little problem in implementing this 
policy. 
The Ministry of Health and the Board of Education had found it necessary 
to co-operate during the war in order to comply with the Ministry of Labour's 
programme for wartime production but there was little change in the overall 
official attitude towards daycare that these agencies in normal circumstances 
were only necessary for a small minority of children in special circumstances. 
The growth in daycare, although supported by nursery enthusiasts and women's 
organisations, also generated a good deal of criticism. Moreover the controversy 
over the value of these agencies was not resolved by the research conducted 
either regarding the quality of the care and its effects on the development of 
children or their economic viability in terms of the rational use of labour 
resources. However, the conclusion drawn by the Public Accounts Committee that 
the additional number of women who were actually working in industry was 
"disappointingly small" and involved "a disproportionate cost" was of most 
587 
significance in determining nursery policy after the war. In contrast, the 
official support and publicity given to nurseries advanced the cause of nursery 
schools for pre-school children. The Board of Education had sanctioned the 
wartime scheme with some reluctance and only on the condition that the 
educational needs of children were not neglected. Towards the end of the war, 
officials at the Board were concerned to re-emphasize the temporary nature of 
daycare and to make use of the wartime support for nurseries. When Butler 
suggested that it was undesirable that there should be competition between the 
two departments concerned with pre-school children after the war, health 
officials readily agreed to his proposals that where possible wartime nurseries 
should be transferred to the local education authorities to be converted into 
nursery schools. In spite of the opposition to the nursery closures, the 
implementation of this policy went on unimpeded, not least because the most 
influential middle class groups and organisations campaigning for the inclusion 
of nurseries as part of post-war social policy were more interested in 
consolidating the gains made during the war in order to promote nursery schools 
and advance the training of qualified staff. They took little interest in the 
problems facing working mothers as they too were convinced of the primary 
importance of maternal care in the family for pre-school children although they 
also believed that this care should be supplemented by nursery education to 
encourage the mother to be more responsive to the needs of the underfives and to 
provide a bridge between the family and the school. 
Official policy on nurseries after the war rejected the initiatives 
fostered by wartime conditions in favour of a return to the divisions and 
definitions of the inter-war period which endorsed maternal care in the family. 
The Ministry of Health returned to its prewar policy on daycare of restricting 
places to children of mothers forced to work due to poverty or to children in 
special need on health or social grounds. The expectation that the 1944 
Education Act, which allowed for the provision of nursery schools according to 
parental demand would eventually lead to universal provision also proved to be 
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unfounded. Initially the embargo placed on new buildings and the shortage of 
trained teachers curtailed expansion but later when economic recovery allowed 
for an increase in expenditure on education no decision was taken to direct 
additional resources towards pre-school children. Instead a policy of part-time 
use of nursery schools, which increased the number of places available without 
increasing costs, was adopted as a solution to the growing parental demand. 
Moreover, in 1967, the influential Plowden Report encouraged a return to a 
policy of control over nursery provision by means of a categorisation of special 
needs which negated any notion of universal provision. The Report recommended 
that part-time provision was most suitable in normal circumstances for pre- 
school children and that places should be provided in nursery classes in primary 
schools and should be confined to three and four year olds. The Report also 
introduced the notion of educational priority areas where full time nursery 
education should be provided for children defined as living in materially or 
socially deprived conditions. 
Bachrach and Baratz's two dimensional view of power which contends that 
non-decision making is an important aspect of understanding how demands for 
change are kept out of the main decision-making arena or are maimed or destroyed 
in the decision-implementing stage of policy process, 
8 
is helpful in an analysis 
of the development of nursery provision during the inter-war period. The Second 
World War, however, to a large extent changed this when the issue of nurseries 
became a part of the main political agenda. What needs to be explained is how 
after becoming a significant issue, the state was able to return to its previous 
policy of control over nursery provision through selective procedures which 
defined special needs. This can only be achieved by adopting a three dimensional 
view of power as advocated by Lukes. 
9 
He argues that a two dimensional view of 
power which examines decision and non-decision making is not sufficient because 
it does not consider the circumstances where people are unable to exercise power 
because they are prevented from having grievances due to the shaping of their 
perceptions, cognitions and preferences in such a way that they accept their 
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role in the existing order of things. Lukes recognises the problematic nature of 
specifying grievances which are "unrecognised" by those who acquiesce to an 
existing value system but argues that evidence can be found for their potential 
rejection of the existing status quo. Referring to the writings of Gramsci, he 
suggests that this can be found by observing how people behave in "abnormal 
times" when there is a change in the apparatus of power which allows for a 
removal or relaxation of its normal exercise of control. 
10 
The Second World War can be seen to represent such a period regarding 
women's responsibility for early childcare and the provision of alternative 
forms of collective childcare to reduce domestic responsibilities. Although it 
is important to show the limitations of the measures adopted to relieve women of 
their domestic responsibilities nevertheless the war represented a relaxation of 
the control exerted to limit the ability of mothers to engage in paid work. It 
was also the case that women, beyond the category of those living in 
"necessitous" circumstances, used the nurseries and many women campaigned for 
their continuation at the end of the war. In this sense it demonstrates that 
when ideological practices which sustain the split between working women and 
non-working mothers are undermined, a response is produced which shows many 
women's rejection of the predominant ideology that mothers with young children 
should not work unless forced to do so. Of course it can be argued that there 
was also strong social pressure exerted on them to do so for the war effort but 
it was also the case that nurseries were used by mothers who were not engaged in 
essential war work. It is therefore suggested that for a fuller understanding of 
how nursery policies developed after the war it is necessary to examine the 
struggles which take place in civil society and the influence of social 
movements which underpin the activities of groups and organisations who play a 
part in defining pertinent issues relating to the family, its child rearing 
function and the defining of the mother as the primary agent of childcare. 
Lukes' proposed three dimensional model of power is valuable in directing 
attention towards ideological control but it is also necessary to acknowledge 
590 
the gender specific aspects of this control and their significance regarding 
struggles pertaining to the welfare state and the association of the welfare 
state with the reproduction needs of the W. C. F. H. In this respect McIntosh's 
discussion of the political struggles associated with the social construction of 
needs in relation to the non-waged population and her suggestion that women are 
primarily defined as part of the non-waged population is a step in the right 
direction. 
McIntosh argues that it is useful to approach the question of the 
socially constructed needs of the working classes from a perspective of their 
historical determination within the boundaries set by production and 
reproduction in industrial capitalism; that is in relation to capitalist 
production and the reproduction of the labour power necessary for production. 
" 
She suggests that this approach allows for the analysis of the political 
struggles which take place over wages, benefits, education, health and welfare 
in order to clarify how working class needs are constructed, recognised or 
unrecognised and how, if recognised, they are met. She also suggests that 
women's needs to a greater degree than men's arehistorically determined "through 
struggles over the customary statutory and administrative definitions of family 
responsibilities", because women tend to be seen as non-wage earners engaged in 
domestic labour in the family. 
12 
From this approach, the present study demonstrates that with regard to 
the political struggles which take place over welfare provision, women's needs 
are mainly recognised and defined with reference to their capacity to bear 
children and their traditional maternal role of nurturing and caring for 
children. Bearing in mind the persistent reluctance of the state in providing 
sufficient resources to compensate for inadequacies in the wage system in 
enabling all W. C. F. H. s to meet the recognised needs of children, it also 
demonstrates that children's needs are recognised and prioritized as part of the 
development of social legislation and provision. Moreover, the definition of 
children's needs expands through the decisions made by reformers and 
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professionals associated with education, health and the socialisation of 
children. In terms of feminist struggles, women's need for economic independence 
through wage labour is in conflict with and frequently comes secondary to the 
needs of children. This indicates that any analysis of the struggle for sexual 
equality within Capitalism* must take into account the relationship between this 
struggle and the state's definition of the rights and needs of children to be 
supported through legislation. 
The process of defining working class children's needs and rights began 
with legislation on child labour, elementary education, the protection of infant 
life and the prevention of cruelty and continued with the measures to reduce 
infant mortality and to promote the health of children. The 1908 Children Act 
consolidated and codified existing legislation on the legal rights of children 
but it also sought to reinforce responsible parenthood and made parental neglect 
of a child's health, rather than wilful neglect, a punishable offence. In 
practice, the measures implemented placed new responsibilities on the mother and 
extended the child rearing aspect of female domestic labour. The specific 
detailing of the responsibilities and tasks associated with the new standards of 
maternal care was in the hands of middle class professionals who also specified 
how mothers should respond. The Second World War advanced rather than halted 
this trend which had become well established during the interwar period and the 
welfare legislation passed during the forties together with the 1948 Children 
Act represented a new stage which laid the basis for a more child-centred 
society. Although the present study does not provide a specific or detailed 
analysis of the social movements and ideologies linked to the growth of 
professionals associated with child health, nurture and education, a number of 
relevant points can be made regarding pre-school children which also helps to 
* As Brenner and Rainas affirm sexual equality is not the same as women's 
liberation which would require the transcendence of capitalism. 
(N. L. R. No. 144 1984) 
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explain how the state was able to return to its previous prewar controlling 
strategies on nursery provision. 
During the early decades of the century, the infant welfare movement 
gained a predominant position regarding the influence of its ideas and 
strategies in the field of early childcare which, given the interest taken in 
the falling birth-rate, and the primary concern with improving the health of the 
population, especially the future generation, was maintained for most of the 
inter-war period. The main interests of health professionals within this 
movement were to reduce infant mortality and morbidity and to secure the healthy 
development of pre-school children, largely through improved standards of 
maternal care in the family. In so far as the ideas of psychologists, who had 
taken an early interest in child study and as a consequence in child rearing 
practices, influenced health professionals, who promoted mothercraft teaching, 
it was to reinforce their belief in the necessity for rigid feeding and toilet 
routines and training procedures to encourage "good" habits and to deter "bad" 
habits. It appears that when behaviourism achieved a dominant position within 
psychology during the twenties, its stimulus-response formula provided an added 
impetus to habit training as a central feature in infant management. The main 
aim of infant management at this time, was to promote strategies to regulate 
what was seen as biologically-induced behaviour and to harness it in a way which 
made the developing personality more amenable to social control. 
A very different view of child development and how parents and teachers 
could facilitate this development was held by members of the progressive 
education movement which became a growing force during the inter-war period. To 
the progressives, the infant, far from being a simple set of readily conditioned 
impulses, was seen more in terms of a set of organised and structured capacities 
which could only adequately develop if provided with an environment which 
offered sufficient stimulation and freedom to further the "unfolding" or "self 
realisation" of inborn capacities, with play acting as an important aspect of 
this process in the early years. The progressive doctrine, as it grew in 
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influence, presented a set of ideas on early child rearing and education, which 
not only created an ideological barrier to the advancement of authoritarian 
ideas on infant management and early education but also stimulated an interest 
in pre-school education and provided the basis for a new approach to the infant 
and child by developmental psychologists. 
By the late thirties, orthodox thought on the education of young 
children had undergone a profound change and the progressive education movement 
had played a major part in this change. Nursery education, to meet the mental, 
emotional and social needs of pre-school children and to encourage changes in 
child rearing practices in the family in order to accommodate these needs, was 
an important feature of the reforming aims of the progressives. The Nursery 
School Association set up in 1923 to campaign for state nursery schools and to 
educate the public on the value of nursery education was closely connected to 
this movement and the work of the Association was advanced by the support given 
by prominent educationalists who were part of the progressive education 
movement. The endorsement of the value of nursery schools by the Consultative 
Committee Report on Infant and Nursery Schools published in 1933, is a measure 
of the influence achieved by the progressives during the thirties and by the 
outbreak of the Second World War, progressive ideas had become the intellectual 
orthodoxy on infant and nursery education. 
Initially the "liberty" of the child, central to progressive thought, 
was seen as the release of the child from the confines of parental control and 
the adult world in general, but this was also the time when it took on a new 
meaning which stressed the child's right to the parents' (mother's) 
understanding of its psychic needs as defined by child psychologists. Child 
psychology had become a well-established discipline in Europe and the United 
states by the thirties and throughout the decade studies on various aspects of 
early development were regularly published. This trend coincided with the impact 
of psychoanalytic thought on interpretations of the structure and operation of 
the mind. Its impact was mixed but many psychologists accepted its importance 
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for an understanding of deep mental and emotional processes. Moreover most child 
psychologists accepted its doctrine of the formative significance of the early 
years and of child rearing practices for personality development and for the 
future stability of the adult personality. Psychoanalytic thought as it evolved 
in Britain between the wars developed a matri-focal approach which, in contrast 
to Freud's emphasis on the triangular relationship of the oedipal period, drew 
attention to the mother-infant dyad during the early years following birth. This 
approach was advanced by the child analysis conducted by Melanie Klein and by 
her object relations theory which postulated the primary significance of mother- 
infant dyad during the pre-oedipal period for the development of both the ego 
and super-ego and for the emotional processes which conditioned this 
development. It also stressed the role of phantasy in the development of the 
child's mind and the therapeutic nature of play for the emotional conflicts 
experienced by the child. 
The fusion of psychoanalytic insights into child psychology established 
the principle that the development of mental capacities, sensory and motor 
skills and the capacity for concern for others depended on the child's emotional 
security. The "new child psychology" conditioned by the Kleinian revision of 
Freud's pre-oedipal period and most cogently expressed in the work of Isaacs and 
Winnicott supported both the need for maternal care in the family and the 
advantages of a specialised environment to promote mental, emotional and social 
development of children and to enhance the autonomy of the growing child through 
a process of self learning. In this respect initially the growing influence of 
child psychologists supported the aims of those campaigning for universal 
provision of nursery education. 
By the outbreak of the Second World War, the Nursery School Association 
with its links to the progressive education movement and with the support it 
received from leading educationalists and psychologists was part of an 
influential movement of reform in infant and nursery education, which also 
attracted a good deal of public support. In contrast the National Society of Day 
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Nurseries which promoted daycare was on the fringe of the maternity and child 
welfare movement. Moreover the supporters of daycare remained under attack from 
doctors, medical officers of health and other influential groups in the movement 
who were opposed to this form of collective care. Although there was less 
criticism of day nurseries on the grounds that they jeopardised the health of 
infants, there was little change in the support given to day nurseries and the 
opposition to them was reinforced by educationalists who argued that they did 
not meet the educational needs of older pre-school children. 
The more widespread use of nurseries during the war by women outside the 
category of the urban poor went some way towards reducing the earlier stigma 
attached to this provision and therefore strengthened the support given to day 
nurseries but the war did not radically change the views held by middle class 
reformers and professionals on the value of these agencies. Instead wartime 
nursery provision revived the controversy over their effect on the health and 
psychic development of pre-school children and advanced the cause of nursery 
schools rather than day nurseries. Thus when the leaders of the nursery movement 
joined the campaign against nursery closures, their aims had little to do with 
the needs of working women. They were more interested in protecting the gains 
made in the training of staff for nurseries and in securing forms of nursery 
provision which would support maternal care in the family and encourage higher 
standards of care, thus forging a link with the aims of members of the maternity 
and child welfare movement who were against daycare except in circumstances 
where the care of pre-school children was judged to be inadequate or where 
mothers were forced to work due to economic circumstances. 
The mental and emotional needs of children did not explicitly enter into 
the debate on nursery closures but it is evident from the close relationship 
between nursery education and developments within child psychology that the 
leaders of the nursery school movement were well aware that psychologists were 
not in favour of nursery care for the under twos and were doubtful of their 
value for two to three year olds. Thus prior to the widespread influence of 
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Bowlby's thesis on maternal deprivation on middle class professionals during the 
fifties and sixties, it is more than probable that the views of established 
psychologists such as Isaacs and Winnicott were of some significance for the 
ambivalence of childcare professionals towards wartime nurseries, thus endorsing 
the aim of educationalists that such nurseries should not be accepted as 
substitutes for nursery schools. Thus the official policy that the "wartime 
hybrids" should be disbanded at the end of the war had a good measure of support 
from middle class professionals. In addition, this was also the time when child 
psychologists such as Isaacs, Winnicott, Anna Freud and Bowlby were critically 
assessing the effects of evacuation and residential nurseries on pre-school 
children and were stressing the harmful effects of separation and loss of 
maternal care. The widespread interest taken in the needs of children during the 
war and the importance of the family in meeting these needs further served to 
extend their influence in the postwar period beyond the sphere of the educated 
professional classes. -- - 
Postwar reconstruction plans placed, the family and maternal care at-the 
centre of social policies for the postwar period. In this respect Bowlby's ideas 
on child rearing were in accord with the prevailing ideology on the importance 
of maternal care in the family in providing a stable basis for personality 
development and consequently for the stable operation of society. On the other 
hand, Winnicott and Bowlby's re-interpretation of the Kleinian account of the 
mother-infant dyad attached a far greater degree of significance on the mother's 
response to the infant and the infant's need for the constant presence of the 
mother during the early years of life. Consequently multiple caring of young 
infants tended to become associated with deprivation and inadequate care which 
had important consequences for nursery policy after the war. As a result more 
importance was attached to the emotional security provided by the mother than to 
the ambivalence of the young child's emotional feelings and the therapeutic 
value of childcare in an environment away from the emotional intensity of 
conjugal family relationships. 
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There is no doubt that the "new child psychology" impinged to a greater 
degree on nursery provision from the fifties onwards than previously had been 
the case. The importance attached to the mother-infant dyad for the psychic 
health of the infant reinforced the conviction that maternal care in the family 
was essential for children under two, a belief previously explained in terms of 
the importance of breast feeding and the health risks attached to daycare. The 
main change was that "psychic" risks now outweighed health risks in the mind of 
professionals associated with the care of pre-school children. This had greatest 
impact in the field of residential provision but daycare as another form of 
substitute care was also crucially affected by the interest taken in the psychic 
health of children. It contributed to the decline in the number of day nurseries 
during the fifties. Without wishing to underestimate the significance of 
Bowlby's thesis regarding the care of children in the "normal" family, given the 
controversy which his theories generated amongst other experts in the field who 
saw a place for daycare on a selective basis, "it is important to recognise that 
the high cost of providing care to a standard which ensured the personal care 
advocated for the psychic health of infants was of equal significance, for the 
decline of day nurseries. 
This aspect of Bowiby's influence has received a good deal of attention 
from feminists but less has been paid to the influence of his ideas on the 
development of pre-school education after the war. If the "new child psychology" 
supported both maternal care in the family and nursery education to supplement 
maternal care, it did so with the important proviso that nursery staff should be 
trained to understand the psychic significance of maternal care in order to 
provide a more satisfactory bridge between the family and the education system. 
Winnicott in particular, although in favour of nursery schools, was against any 
extensive provision unless staffed by teachers specially trained in 
understanding the infant's emotional dependence on the mother. It also appears 
that after the war the Nursery School Association devoted most of its efforts 
to advancing the training of nursery school teachers rather than to campaigns 
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for more nursery schools. Unlike the pre-war period there was little concerted 
opposition to government policy which continued to give least priority to 
nursery education. Moreover, the growing acceptance of the significance of 
Bowlby's thesis supported the official return to selective procedures suggested 
by the Plowden Report in 1967, so that in "normal" circumstances, part time 
provision of nursery education was seen as preferable to full time provision 
which was only seen as necessary for children living in conditions of social 
deprivation. 
The present study has done little more than to suggest the importance of 
the "new child psychology" for official policy on pre-school education and this 
relationship requires further research. It appears however, that apart from 
undermining the aim of universal provision of nursery schools, the primacy 
attached to maternal care for the emotional needs of young children also 
fostered the growth of a new middle class movement associated with the care of 
pre-school children, the pre-school play group movement. This movement promoted 
a philosophy of parental involvement (which in practice again meant maternal 
involvement), which stressed-that parents had'a responsibility in helping to 
create a stimulating environment for their children by active participation in 
play groups. In contrast to the Nursery School Association whose membership 
declined after the war, the Pre-school Play Groups Association flourished during 
the sixties, so that by 1970, there were 5,500 members and approximately 170,000 
children attending play groups. 
13 
Thus in spite of the relative stagnation in 
nrsery education, the play group movement continued to promote the belief that 
the primary role for women with young children was the maternal role and that 
mothers should learn to be more responsive to their children's needs. Moreover, 
unlike nursery schools which gave the mother a break from the continuous 
responsibility of early childcare, play group organisers expected mothers to 
attend and to take part in the collective care provided. 
The demand for female labour and the provision of nurseries to release 
women from their early childcare responsibilities during the Second World War 
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weakened the ideology which sustained the split between working and non-working 
mothers and as such it partially changed women's perceptions regarding paid 
employment and the care of pre-school children. However, the above analysis 
shows how at the same time postwar reconstruction plans placed the family and 
maternal care at the centre of social policies for the postwar period and how 
the ideas of the new child psychologists were not only a part of this process 
but helped to identify the multiple caring of infants and hence nursery care 
with the deprivation and the emotional insecurity of young children. In this way 
the ideology which supports the notion that early childcare is women's primary 
responsibility was not only reconstituted but reinforced by the belief that the 
emotional security of infants depended on the continuity of care by the mother. 
This process also has some relevance for McIntosh's exploration of the 
recognised and unrecognised needs of the wage-dependent household because the 
recognised needs of children impinge on the position of women and their 
unrecognised needs. The present study demonstrates the importance of the 
activities of middle class professionals in the social construction of 
children's needs and in the campaigns for social policies to meet defined 
needs. The recognition and definition of children's needs, how mothers should 
respond as prescribed by the appropriate middle class professionals and the part 
the latter play in formulating policies to support maternal care in the family 
all impinge directly on women's responsibility for childcare in a way which 
increasingly extends this responsibility. Thus through the influence of the new 
child psychology the responsibility for the emotional security of the child is 
added to the previously discussed responsibilities. This process supports the 
wife's dependence on her husband and consequently the social definition of women 
as part of the non-wage earning population. It also indirectly creates a barrier 
to the recognition of women's needs which are not associated with their maternal 
responsibilities in the family (even in this case they are not adequately 
recognised where the woman is without the support of a male breadwinner) and 
especially those needs associated with measures to facilitate their continued 
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participation in the labour market, such as pregnancy leave and substitute 
nursery care. 
The welfare state is an important arena of class and gender struggle 
which differs from the political struggle associated with the sphere of 
production because of the strategic position held by middle class reformers and 
professionals in the formulation and implementation of social policies. Middle 
class reformers, reforming groups and organisations, who are in a relatively 
powerful position, (especially when compared with working class women, and non- 
wage earning members of the population), play an influential part in the social 
construction of needs relating to the reproduction of the W. C. F. H., and that of 
its members. However, given the relative autonomy of civil society and the 
contradictions that exist within the strategies of middle class reformers and 
the ideologies which support these strategies, it would be incorrect to conclude 
that this confirms the proposition that the Bourgeoisie have the power to 
"hegemonize the working class family-under its own rubric. "14 Welfare - 
legislation is the result of the political struggles of the working classes-and 
middle class reformers for social policies to raise the standard of life of the 
working classes. It may be an error to overestimate. the power of the working 
classes in achieving policies to support family life against the hegemony of the 
bourgeoise state whose primary aim is to ensure the accumulation of capital, but 
it is equally wrong to overestimate the power of the bourgeois control in civil 
society, especially regarding the contention that middle class reformist 
strategies reflect the aims of the bourgeoisie or that the bourgeoisie desire to 
create working class family life according to its own image. 
A relevant example of the contradictions which existed within middle 
class reformism at the end of the nineteenth century and the beginning of the 
twentieth century is to be found in the conflict between the leaders of the 
C. O. S. and the members of the Fabian Society such as the Webbs, when the former 
opposed policies, such as old age pensions and school meals, and the latter were 
in favour of more widespread state intervention to control working class 
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reproduction. In addition, the ideology which supported strategies such as the 
teaching of domestic subjects to working class girls and the home visiting 
undertaken by health missionaries and other middle class groups promoted an 
ideal of family life which, although linked to bourgeois ideals, was based on 
the model of the "respectable" W. C. F. H., rather than on the Bourgeois family. It 
may have favoured the man-supported household but its notion of the proper 
conduct of the working class wife and mother as someone who spent her life 
raising family standards through her domestic labour was very different from the 
notion of the bourgeois wife and mother whose status was confirmed by the 
management of those who were employed to undertake the domestic labour of the 
household. Moreover the rhetoric of middle class reformers did not always 
correspond to their activities and frequently one aspect of their ideology might 
be conflict with another. Again the C. O. S. provides a relevant example. At the 
time of its greatest influence its ideology endorsed a familism which favoured 
the man-supported household with woman engaged in full time domestic labour but 
overriding this was the concern with the economic independence of the family. 
Therefore in practice, its strategies of intervention frequently involved, 
finding paid work for the woman, sending the children away from the-family°to 
reduce expenditure and in many instances the strategies adopted ended in the 
breakup of the family. 
Similar examples of contradictions and tensions with and between middle 
class reformist movements and organisations are to be found in the twentieth 
century and a number have been discussed in the present study, such as those 
within the eugenic movement which gave rise to differing proposals on family 
allowances and within the nursery school movement regarding nursery schools and 
day nurseries. The growth of the women's movement introduced a new conflict when 
gender issues and campaigns for sexual equality took precedence over (middle) 
class interests and often led to the forging of an alliance between middle class 
reforming groups and labour women's organisations to demand changes which 
affected women's position and family life in all classes, such as the campaign 
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for birth control and measures to reduce maternal mortality. The rapid growth of 
the professions and of voluntary societies which support and advance their work 
produces a specific set of ideologies associated with each professional grouping 
which conditions the practice, interests, aims, and reforming strategies of each 
group. Apart from the contradictions which may exist with each group, such as 
the opposition of progressive educationalists vis a vis traditional teaching 
practices, the activities and campaigns of such groups cannot be simply equated 
with bourgeois hegemony or with the interests of the bourgeois state. 
If "hegemony" is taken to mean "the distinctive relationship between 
infrastructure and superstructure characteristic of a particular social 
formation and that it is the state that attempts to establish and sustain 
hegemony, "15 what is important to understand is how the state is able to sustain 
its hegemony against the contradictions and conflicts which are inherent within 
civil society. 
16 
Therefore it is necessary to examine how the demands made by 
middle class reformers and the working classes are diluted or deflected in the 
interests of maintaining the social relations of production and reproduction 
which secure the accumulation of capital. In this respect the campaign for 
family allowances is a pertinent example which demonstrates both the strength of 
patriarchal relations in civil society and the primary interest of the state in 
protecting the work ethic and principle of less eligibility. Rathbone's 
proposals united the interests of women and children but in terms of seeking the 
necessary support for a campaign which had some chance of success in a society 
which firmly endorsed the husband's economic power in the family, the interests 
of women became secondary to that of solving the problem of balancing the 
household budget during the child rearing stage. It is evident from Macnicol's 
research that the legislation on family allowances in wages recommended by 
Keynes and Beveridge, was formulated and accepted more for its value in 
maintaining the principle of less eligibility than as a positive method of 
solving child poverty. Thus the legislation sustained divisions which depressed 
the value of labour power and maintained parental financial responsibility for 
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children. 
In the case of campaigns conducted by the maternity and child welfare 
movement, given the state's concern with the physical fitness of the population 
and with the fall in the birthrate, there was a greater degree of correspondence 
between the reformers and the official aim of raising standards of reproduction 
of the future labour force. This example also shows how the appropriate 
professional groups not only play an influential part in the social construction 
of the needs of pre-school children and in campaigning for state policies to 
meet the defined needs but foster voluntary initiatives which provide prototypes 
for the formulation and implementation of social policies. School meals, health 
visiting and infant welfare clinics are typical examples and McMillan's open air 
nursery school also became the model officially accepted as the most 
satisfactory method of providing remedial care for selected children. However, 
the present study confirms Brenner and Ramas' contention that the "state 
services have always been seriously under funded and understaffed", consequently 
the aim of reducing public expenditure frequently contradicts the aim of raising 
standards of reproduction. 
State policy on nurseries is another example which helps to clarify the 
nature of the relationship between middle class reforming professionals and the 
welfare state. It shows that state officials have criteria for policy judgements 
which may or may not correspond to the aims and proposals put forward by middle 
class professionals. This was the case with official nursery policy during the 
inter-war period when officials initially rejected middle class proposals for 
nursery schools as a luxury the country could ill afford but then endorsed the 
McMillan prototype (which offered the cheapest form of nursery care), when 
deteriorating conditions forced a change of policy, in order to maintain the 
health of pre-school children living in urban poverty. The evidence on the 
wartime nursery scheme suggests that officials were determined to create 
barriers to prevent nursery campaigners from taking advantage of the wartime 
expansion and did so by defining the nurseries as a "wartime hybrid" which had 
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no purpose in normal circumstances and planned to return to the prewar 
bureaucratic divisions as soon as possible, without reference to the demands of 
a large number of reforming groups in civil society. Although the debate in 
Parliament on the future of nurseries resulted in some reassessment of the 
decisions taken, officials remained convinced that nurseries were only necessary 
on a selective basis to meet specific deficiencies and there was no 
justification for more widespread provision. Similarly after the war, in spite 
of the importance attached by professionals associated with early childcare to 
the "new child psychology" in defining the emotional needs of young children, 
when labour shortages occurred which required the recruitment of women, the 
health authorities were still prepared to sanction limited and controlled 
daycare provision in the interests of industrial production and the demand for 
qualified teachers and nurses. On the other hand, Bowlby's notion of maternal 
deprivation was used to justify the provision of part-time nursery school places 
for children in normal circumstances. This suggests that middle class reformisim 
conditions policy making most directly only when there is a high degree of 
correspondence between the aims of middle class reformers and state interest in 
standards of social reproduction. At other times, the demands of reformers and 
their definition of needs relating to the W. C. F. H. are ignored in favour of 
policies which reduce public expenditure or assist the transfer of labour to 
facilitate changing demands in the labour market. 
Middle class professionals such as teachers, social workers and health 
professionals also play a key role in the implementation of interventionist 
strategies which impinge on family life. Similarly, this process is less 
straightforward than is suggested by many writers who examine the social control 
exerted by professionals in civil society. Although Donzelot is correct in 
theoretically positing a social domain wherein the interventionist policies of 
the state result in a reconstitution or social construction of the W. C. F. H., he 
and other writers, including feminists, frequently tend to over-state the 
controlling power of professionals, thereby ignoring the contradictions which 
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exist in this process and the limits of the power and effectiveness of 
professional practices. Moreover, in most cases, insufficient attention is paid 
to the historically specific dimensions of this process regarding the particular 
aims of the state at any given point in time. Consideration must also be given 
to the differences between the professional groups and between the universal and 
selective implementation of policies. Donzelot in particular makes no 
distinction between the practice of the various groups, claming that, "they 
all assemble under a common banner: social work" and arguing that, "the social 
worker is gradually taking over from the teacher in the mission of civilizing 
the social body. "17 
There is little doubt that teaching through the universal process of 
state education, represents the most pervasive form of practice regarding the 
social reproduction of the future generation, yet this process is contradictory 
concerning its ability to advance and restrict the capacities of children. There 
may be a trend towards interventionist strategies to secure the accommodation of 
the family to the demands generated within the education system which 
restructures the relationship between parents and children but research also 
indicates the problematic nature of the relationship between family and school. 
Moreover, the educative processes take place within a structure governed by the 
prevailing class and gender divisions but it is also the case, as shown above, 
that the most coersive aspects of strategies for securing regular attendance and 
the compliance of parents (mothers) regarding the appropriate preparation of 
children for school, were directed towards the poorest and the least powerful 
sections of the working class. In the case of pre-school children, the selective 
procedures adopted based on the defined needs of children living in urban 
poverty again directed strategies towards the same section of the population and 
as such curbed the extent of social control by the state in this area. 
In contrast to teaching, health visiting in principle a universal 
service, has a less general application and social work is oriented towards 
specifically defined problems but in each case practice allows for a greater 
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degree of direct control over childcare in the family. The interest taken by the 
state in infant mortality and child health (especially the health of pre-school 
children), helped to establish health visiting as a universal service during the 
inter-war period. On the other hand from its inception, selective procedures 
were an integral part of health visiting so that in "normal" circumstances 
visits were restricted to a specified minimum. It may have been the case that 
all mothers received a first visit but after this most attention was paid to 
selected families. Although the measures adopted with the aim of closing the 
"gap" in supervision expanded the service, staffing levels remained insufficient 
to close the gap or to remove regional differences so that most provision 
continued to be concentrated in urban areas. Moreover the controlling role of 
the state at this time was instrumental in steering health visiting along a 
narrowly defined path associated with reducing infant mortality and morbidity 
and staffing levels remained too low for an enlargement of the work beyond that 
of a "well baby nurse" or for more than selective counselling on the basis of 
family visiting. 
After the war the responsibility for child protection and foster care 
was transferred to childcare officers under the Children's Department of the 
Home office but the creation of the National Health Service also extended the 
duties of health visitors. In principle, the 1946 Act made preventive health 
education within the family as a whole the central element of the health 
visitor's work but few reforms were implemented to generate the changes 
necessary to broaden the work from its narrow pre-war base. This stagnation was 
further compounded by a shortage of health visitors during the early fifties and 
in rural areas it was still common for a nurse to carry out the duties of a 
district nurse, midwife and health visitor. 
18 
It was not until the sixties, 
following the creation of a Council for the Training of Health Visitors in 1962 
that reforming steps were taken which facilitated more effective practice 
regarding the psycho-social aspects of health and the social counselling aspect 
of health visiting practice. Reforms also encouraged a broadening of the work 
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away from the limited area of maternity and child welfare, but selective 
procedures based on the health visitor's professional judgement, remained an 
integral part of health visiting. Therefore in normal circumstances after the 
first visit, further visits were confined to a specified number allowing for 
developmental checks. * 
In theory health visiting provides a universal and comprehensive service 
but in practice much of the work and social counselling is devoted to selected 
families. Given the continuing correlation between infant mortality-morbidity- 
poor health and conditions of poverty and social deprivation, selection 
procedures again focus attention on the poorer sections of the working classes 
but poverty and deprivation are not the only factors taken into consideration by 
the health visitor in making judgements on selection. Most significantly for the 
social control aspect of health visiting, a large percentage of mothers do not 
have regular contact with a health visitor beyond a first visit, visits to 
infant welfare clinics and any further visits providing routine developmental. 
checks. Therefore they do not receive the sustained contact with the health 
visitor which would facilitate the form of counselling necessary to achieve the 
professional social control over child rearing practices which-is central-to, the 
notion of an effective comprehensive "policing" of families. On the other hand, 
health visitors are concerned with a wider range of families than social 
workers, whose practice relates to defined social problems. 
The history of health, welfare and social provision is associated not 
only with the definition of needs associated with the W. C. F. H. but with "expert" 
definition of problems associated with this unit. Families are socially 
constructed in part through the implementation of social policies but family 
casework techniques and family therapy are also associated with the social 
Currently it is common practice that after the first visit in normal 
circumstances, further visits are only made at prescribed intervals to provide a 
check on the development and progress of the pre-school child. 
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construction of family problems and nowhere is this more apparent than in social 
work practice. 
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Moreover this process is most frequently characterised by a 
categorisation of families as "normal" or "problem" families. An early example 
of this was the division made between the deserving and the undeserving poor by 
middle class philanthropists and by the end of the inter-war period the notion 
of "problem" or "pathological" families was becoming part of the discourse on 
the reproduction of the poorer sections of the working classes. Until the 
creation of the welfare state, this process was only indirectly linked to state 
policies but the legislation passed during the forties signalled the decline of 
the voluntary social services and the institution of social work as a profession 
organised and controlled by the state. Prior to this, official interest taken in 
juvenile delinquency during the interwar period had advanced the work of the 
child guidance movement and established psychiatric social workers as an elite 
professional group within social work, closely associated with official policy 
and frequently employed by the state. After the war when social work expanded 
rapidly, psychiatric social workers played a leading part in the development of 
the new profession. 
The disruption of family life during-the war, which fuelled discussion 
on the value purpose and operation of the family and especially its child 
rearing function, generated interest in the psychic health of children, which 
was reflected in the social policies implemented after the war. Child Guidance 
in particular had been extended during the war and endorsed as a necessary and 
valuable response to inadequate child rearing practices. The 1944 Education Act 
defined "maladjusted" children as those who showed psychological disturbance or 
emotional instability and therefore required special treatment to affect their 
personal, social or educational re-adjustment. The 1948 Children Act also 
rapidly expanded the child welfare aspect of social work and extended state 
interest in the child rearing function of the family to include the psychic 
health of children. Most significantly, importance was now attached to the 
family of origin for the psychic development and stability of the child which 
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resulted in policies to return children to the family of origin and to prevent 
social circumstances which led to children being taken into care. Thus soon 
after the war the deprivation experienced by children took on a new meaning 
beyond that associated with material deprivation, cruelty and neglect to include 
a notion of deprivation tied to the social interaction between parents and 
children which conditioned the psychic development of children. The extension of 
the features of deprivation consequently sustained the trend of distinguishing 
between "normal" and "pathological" families and supported the use of family 
casework/family therapy techniques to deal with "problem" families who for a 
variety of reasons came under the scrutiny of the state. 
In contrast with health visiting which had become closely associated 
with nursing and training procedures linked to public health, maternity and 
child welfare (narrowly defined with physical health and infant management 
associated with Truby King doctrine), social counselling was a central feature 
of social work, through family casework practice prior to its expansion within 
the welfare state. Moreover, the trend towards a more psychological/psychiatric 
approach to family casework and social counselling adopted in the United states 
had begun to make an impact on social work in Britain during the thirties. 
Therefore the ground had been prepared for its rapid extension after the war and 
this was further facilitated by the influential part played by psychiatric 
social workers in the early profesesional development of social work within the 
welfare state. In this respect the techniques allied to family casework/family 
therapy employed by social workers in fields such as child guidance, probation, 
childcare and mental and social welfare represent the most compelling form of 
middle class control over the family discussed by writers such as Lasch and 
Donzelot. However, given that these techniques are mainly employed within 
families defined as "pathological", there is a limit to the extent of this form 
of social control which is a direct part of the interventionist policy of the 
state. 
The valid criticism made of the "progressive" functionalist view of the 
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welfare state has drawn attention to the previously neglected "social control" 
aspect of social policies, especially regarding institutional provision, the 
distinction made between "normal" and "pathological" families and the social 
construction of the family which diminishes its autonomy. 
20 
In understanding the 
process of control which operates through state agencies, it appear to be the 
case that the distinction drawn between "normal" and "pathological" families is 
of some consequence for an analysis of the decline in the authority of the 
family because the employment of the most powerful forms of social control is 
bounded by the categorisation of families judged in need of professional 
supervision and counselling. Further research is also necessary on the structure 
of power which conditions the social interaction between "counsellors" and 
"clients" to establish the gender and class specific differences between those 
"whose autonomy has truly been undermined by the state" and those "whose 
autonomy may wel be strengthened by the army of professional therapists, 
planners, educators, pediatricians and the like. "21 Neither can it be assumed 
that the strategies adopted by the "experts" are always effective in achieving 
the prescribed goals of behavioural change. The ineffectiveness of professional 
practices can most clearly be seen in the area of child abuse and neglect when 
regardless of the strategies adopted, the abuse and neglect may continue or it 
is thought to be impossible to control so that the children are taken into the 
care of the state. 
The importance of psycho-analytic thought (and the various revisions 
which are made of the Freudian doctrine) for the state's control over the social 
construction of the family is central to Lasch's and Donzelot's arguments on the 
declining autonomy of the family. According to Donzelot, the Freudian doctrine 
simultaneously allowed the family "to be divested of a part of its ancient 
power" whilst providing it with "new educative and health promoting tasks. "22 
But part of the male head of household's "ancient power" of directly controlling 
the labour of his wife and children was undermined, by factory production and 
the long hours spent by the man at work outside the family, long before the 
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influence of psychoanalysis and the schooling of mothers to promote the health 
of their children also began prior to its influence. For Lasch, the revisions 
made of the Freudian doctrine are of more consequence for facilitating changes 
in character structure which undermine the autonomy of the family by making it 
less able to resist interventionist strategies. He suggests that this comes 
about through an acceptance of "social scientific" thought on personality 
development (based on a "cultural" revision of Freud's propositions), by 
"experts bent on replacing the "authoritarian" family with a democratic or 
"developmental" style of domestic life, during the middle decades of this 
century. "23 Yet he also insists that "the family has been slowly coming apart 
for more than a hundred years, "24 and offers little analysis of the ways 
professionals have exerted their control. The revolutionary and far reaching 
effects of psycho-analytic thought on Western Culture, frequently in a 
"vulgarised" and "popular" form, is acknowledged but there has been little 
attempt to trace the historically specific "ideological effects"26 of this 
process in order to satisfactorily explain its use in sustaining the hegemonic 
control of the bourgeois state. 
Tracing the ideological effects of the "new psychology" has not been the 
central concern of this study but the analysis provided of the influence of 
Bowlby's notions of maternal deprivation gives some indication of the complexity 
of the relationship between social policies, professional practices, social 
reproduction in the family and "social scientific" thought. The psycho-dynamic 
approach to the family and childcare, which came into its own after the Second 
World War regarding social work practice in particular, was in keeping with and 
reinforced the widely held belief that stable family relationships were 
essential for post war reconstruction and the progess of British Society. Given 
the concern over the psychic health of children during the war and the prior 
influence of simplified interpretations of Freudian theories on the educated 
middle classes, this approach was readily incorporated into existing ideas on 
the nature and purpose of the family advanced by disciplines such as sociology 
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and psychology. It is therefore likely that the aim of promoting the new child 
psychology by psychoanalytically oriented experts such as Isaacs, Winnicott 
and Bowlby had some early success where parents were consciously aware of and 
accepted the significance of their child rearing practices for the psychic 
development of their children. 
With the establishment of the welfare state and the growth of 
professionals associated with standards of childcare in the family during the 
postwar period, this trend was further advanced so that it produced both a 
growing band of middle class families who through education and training had 
accepted the relevance of the new child psychology for their own child rearing 
practices and a growing body of professional practice which played a part in 
spreading these ideas to a larger section of the population. However, the timing 
and extent of this professional influence on the child rearing practices of 
other sections of the population was variable (the example of the differences 
between social work and health visiting is relevant here) as was their ability 
to directly or indirectly condition maternal care. It is likely therefore that 
the influence of Bowlby's ideas on the population as a whole was greater during 
the sixties than in the early postwar period, (at which time criticisms of his 
thesis were spreading amongst the educated elite), but given that much of the 
work of professionals was directed towards conditioning child rearing practices 
within families defined as "pathological" or materially and socially deprived, 
it is probable that a large percentage of working class families were little 
influenced by Bowlby's ideas. 
The impact of Bowlby's thesis on official policy on nurseries also 
demonstrates the time lag which exists between the predominance of a specific 
approach to family relations within social scientific discourse and its 
application to social policies. The earliest and most forceful influence of 
Bowlby's thesis was on the provision of residential nurseries and following this 
on day nurseries and in each case the ideology of the primary attachment of 
the mother to the infant supported the official aim of curbing public 
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expenditure. * It was not until the sixties, however, that the Plowden Report 
endorsed the current use of part-time nursery school places on the basis of the 
harmful effects of separation from the mother in normal circumstances. In his 
more recent studies on attachment and loss, Bowlby has further distanced himself 
from the psycho-analytic origins of his work but the revision of Freud which 
placed primary importance on the mother-infant dyad was the source of his work 
on maternal deprivation during the period under discussion. Given the varying 
impact of Bowlby's ideas and that his work was only one aspect of the Kleinian 
revision of Freud, clearly there is a need for further research before firm 
conclusions can be drawn regarding the significance of psycho-analytic thought 
for bourgeois control over social reproduction in the family. 
It is important to distinguish between middle class reformers and the 
capitalist class, 
26 
to show the limitations of state control over the W. C. F. H. 
and to qualify the notion that the bourgeoisie have the power to create working 
class family life in its own image but an examination of the relationship 
betweenthe formation/implementation of social policies and middle class 
reformism/professional practice which sustains the hegemony of the state only 
provides a partial analysis of the influence of middle class ideas on the social 
reproduction of the working classes. Further research is necessary on the forms 
of cultural reproduction in civil society relating to family life, (e. g. 
relevant programmes on radio and television, books and articles, especially 
women's magazines), which although less directly connected to the hegemony of 
* Tizard has provided the following comparison of costs for 1972-73 which 
indicates that only a university place costs more than a place at a day nursery. 
Nursery school place £262; day nursery place £398; primary school place £142; 
under 16 at secondary school £232; over sixteen at secondary school £362 and a 
university place £1,736. )Tizard J. "The objectives and Organisation of 
Educational and Day Care Service for Young Children" Oxford Review of Education 
Vol. 1 1975. 
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the bourgeois state, may nevertheless help to sustain particular family 
relations which further its objectives. More specifically regarding the 
progessive aim of advancing child centred forms of practice and the influence 
of psychoanalytic thought on this movement more work is required to trace the 
changes in the manner of child rearing in society brought about by this trend. 
Creighton suggests that social reproduction in industrial capitalism 
prepares people to function not only in the economy but in a wide variety of 
roles in civil society which can be summed up as aspects of being a citizen and 
that "the nature of this preparation, and the role of the family in relation to 
it, is never determined solely by the dominant class but is the outcome of class 
strugglen27 He further suggests that in this respect "the family plays a very 
specific and crucial role through forming the character structure of the child 
and setting in place certain deep-seated attitudes and predispositions. "28 For 
Lasch this has been a negative process whereby the proletarianization of 
parenthood has led to "an erosion of parental authority"29 which encourages 
parents to escape from the exercise of responsibility, by avoiding 
confrontations with the child and by retreating from the work of discipline and 
character formation. "30 The examination made of the C. O. S. and the progressive 
education movement, (two aspects of the progressive reformist trend in Britain 
which Lasch sees as having undermined the autonomy and responsibility of parents 
in the United States) reveals the limitations of Lasch's interpretation and 
confirms Zaretsky's conclusion that progressive reform within industrial 
capitalism encompassed a redefinition of individualism which sought to encourage 
self sacrifice and responsibility within the family31 and forms of child rearing 
practice which nurtured appropriate capacities in children as defined by the 
reformers. Although initially a number of progressives, associated with the 
progressive education movement, favoured child rearing practices which "freed" 
the child from adult and parental control, the Kleinian revision placed a 
renewed emphasis on the significance of the family and in particular on maternal 
care for the emotional security necessary for ego and super ego development. In 
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addition, the progressives were in favour of practices which advanced self 
discipline and the creation of a self governing being disallowed by the 
authoritarian imposed discipline which they opposed. 
The inherent tensions between notions of individualism and support for 
the family as a fundamental unit essential for the stability of the individual 
and society which was central to the progressive philosophy had specific and 
contradictory consequences for women because it supported their emancipation, 
(in terms of individual rights), while simultaneously reinforcing and extending 
their family responsibilities. As Zaretsky affirms, "While economic independence 
was highly prized in society as a whole, within family units the theme was self- 
sacrifice for women and a new level of attention was paid to the nurturant role 
of mothers and the special needs of children. "32 During the period examined by 
the present study a number of significant changes occurred in this process. The 
prevalence of naturalistic approach to the family was fractured by growing 
interest in and support for an environmentalist approach which intensified 
interest in reforming strategies. The concept of maternalism, which underpinned 
the strategies of educating mothers, was conceived as a quality which required 
nurturing to provide the basis for a craft which in turn needed special 
instruction from qualified experts. The maternity and child welfare movement 
advanced this approach and consequently the scrutiny of health professionals 
over maternal care within the boudaries outlined above. The growing influence of 
child psychologists in defining the emotional, mental and social needs of 
children and how mothers should respond to the pre-defined needs extended this 
process. These changes, assisted by the general rise in the standard of living 
through the male wage, not only reinforced the economic dependence of the woman 
in the family but encouraged a replacement of the notion of "self sacrifice" by 
the mother with one which saw mothering as a "skilled" and "rewarding" female 
occupation of greater value than any other in the paid labour force. 
The resulting effects of the environmentalist trend, which began to 
undermine biological and naturalistic explanations of existing social practices 
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and inequalities were not uniformly "liberating". In the case of women the 
emphasis on "the social" and the "determining effect of culture" was interpreted 
in such way that it did little to disturb existing gender differences and 
inequalities or the gender division of labour. Moreover in the case of mothers, 
this trend which intensified interest in the nurture of the child, increased 
their responsibilities and tied mothers more closely to the needs of young 
children. Psychoanalysis and in particular the revisions made of the Freudian 
doctrine made a significant contribution to this process. In Britain, Klein's 
object relations theory and her revision of the pre-oedipal period was in accord 
with the interest taken in the mother-infant dyad by members of both the 
Tavistock clinic and the British Psychoanalytic Society. The environmentalism 
characteristic of the Tavistock eclectics rejected the notion of inborn 
aggressive impulses and attached more importance to the response of the mother 
in creating frustrating experiences for the infant which gave rise to aggression 
and hatred. (Klein too believed that the mothers's response could contribute to 
the development of a benevolent cycle which would overcome the destructive 
aspects of the evolving ego. ) The environmentalist approach significantly 
influenced the reinterpretation of Klein made by Winnicott and Bowlby whose 
ideas on child rearing practices provide important examples of how the role of 
mother became associated with particular responses to ensure the psychic health 
of the child. 
Bowlby rejected the significance attached to feeding by the mother as an 
explanation of the emotional attachment of the infant to the mother, in favour 
of a bonding process inspired by the study of instinctual behaviour in animals. 
But he unquestioningly accepted that the primary bonding was between mother and 
infant and consequently it was the mother's responsibility to make the necessary 
and appropriate responses. Moreover Bowlby was in favour of intervention by 
childcare professionals in order to secure a reduction in what he saw as the 
dangers associated with separation experiences. The effects of Bowlby's thesis 
have been of central interest to feminists for its contribution to making 
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mothering a more confining and restricting aspect of women's lives but 
Winnicott, in spite of his more "liberal" approach, his endorsement of the 
"natural"capacities of mothers and his criticisms of professionals who 
interfered in the "natural" relationship between mother and infant, had similar 
ideas on the necessary and appropriate responses of the mother. Winnicott's 
ideas on maternal care were based on his proposition that, "wherever one finds 
an infant one finds maternal care and without maternal care there would be no 
infant. "33 For Winnicott, "maternal empathy" conceived in terms of an innate 
disposition in the female, brought to the fore during pregnancy and nurtured by 
early infant care, especially breast feeding, was a pre-requisite of the 
facilitating environment provided by the first care-taker. He insisted that only 
a facilitating relationship between mother and infant (good enough mothering) 
would enable the infant to become an autonomous person and failure in the 
facilitating relationship (poor mothering) would lead to the development of a 
false self (one which lacked any real sense of identity) as a defence against an 
under-nourished ego starved of emotional security. 
The monotropy central to the environmentalist approach of both Bowlby 
and Winnicott attached far greater importance to the mother's response to the 
infant for its psychic health, so that the notion of the "good mother" 
incorporated responsibilities which went far beyond those previously defined as 
the mother's responsibility. Both promoted the idea of the importance of the 
"single-minded devotion of the mother" and "the need for continuous care" in the 
early years. They believed that full time mothering was necessary not only for 
the emotional security of the child but for the development of capacities in the 
mother which allowed for the necessary adaptive response required by the infant. 
Finally both agree that the development of a fully functioning social conscience 
was rooted in the infant's relationship with the mother and her willingness to 
be an "ever-present" figure, giving the love and security necessary to assuage 
the infant's fears and to nurture a capacity for concern. 
Of course documenting the ideas and aims of experts does not demonstrate 
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the changes which have taken place in child rearing practices but it does 
suggest that Lasch' thesis on character disintegration in industrial capitalism 
does not provide a satisfactory account of the complex and frequently 
contradictory influence of psychoanalytic thought or the revisions made of this 
doctrine. Moreover it shows the serious limitations of his analysis regarding 
women's maternal role in the family. The nurture of children is of primary 
interest to the state and middle class reformers and it is also a fundamental 
aspect of the human condition, but the nuclear family and the gender division of 
labour on which it is based arises from a process of social reconstruction 
within industrial capitalism. A process whereby the responsibilities of the 
mother for child nurture have steadily increased through the progressive 
reformist measures adopted. 
The patriarchal/gender division of labour in the W. C. F. H. has been the 
central theme of the present study. It has been argued that in industrial 
capitalism, patriarchal relations in the family household are maintained by-the 
subordination of both female domestic and wage labour to male wage labour. This 
upholds a process of unequal exchange between husband and wife and allows the 
husband to benefit from the labour of his wife in the family. An analysis has 
been made of the way social policies help to sustain the patriarchal/gender 
division of labour in the family and to extend the responsibilities of female 
domestic labour. When social policies have this consequence it can be said that 
the capitalist state is acting in the interests of patriarchy. Although it is 
hoped that this approach and the analysis provided will advance marxist/feminist 
discourse, it is recognised that the approach does not adequately incorporate an 
analysis of the patriarchal dimensions which are an integral part of the 
capitalist state. 
The unequal division of responsibility for the care of dependent 
children is a key aspect of women's oppression, which has been neglected in most 
feminist analyses of patriarchy. Delphy's work is an important exception in this 
respect when she discusses the advantages for men in the freedom from this 
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responsibility which usually continues after divorce. It enables men to maintain 
and improve their position in the labour force, and with the reduction in 
working hours leaves them free to partake in leisure and "non-working" 
activities in civil society. The latter include political activities and in the 
case of the middle classes, professional activities which in each case further 
securel their advantageous position. It is significant to note that the 
definition of child nurture as primarily the responsibility of the mother has 
helped to undermine patriarchal control over children so that women are usually 
given custody of children. But this has come at a time when the labour of 
children no longer makes a contribution to the family household. Instead 
children are a high cost to the household and the responsibility for meeting 
their needs is greater than at any other time in the past. 
It is evident from the analysis provided above that the welfare state 
has made a major contribution in defining and extending the work and 
responsibilities of the mother without adequate provision of measures such as 
nurseries, supervision of school children during holidays etc. which assist the 
mother. It is also evident that this comes about mainly through an interest 
taken in the future work force for the accumulation of capital and the stability 
of capitalist societies. It therefore appears to be the case that although men 
as a group may benefit from the freedom obtained by the unequal division of 
responsibility for child nurture, the control over maternal care cannot simply 
be equated with patriarchy but is connected to the control of the capitalist 
state through its protection of the rights and needs of children. Walby may be 
correct in suggesting that the basic definition of patriarchy should be formed 
in a way which focuses on the structural domination of women by men34 but given 
that women's oppression remains tied to the nurture of children in industrial 
capitalism, it can only be satisfactorily explained with reference to a 
generational component and how patriarchy so defined operates within the 
boundaries set by the state's aim to maintain and extend the accumulation of 
capital. 
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The social construction of the man-supported household with the woman 
primarily devoting her time to domestic labour was assisted by the protective 
legislation curbing the employment of children and women, the struggle for a 
family wage for men and the measures adopted to improve the education and health 
of children. By the inter-war period, this family household had become the 
dominant economic family form both as an ideal and in practice for a large 
percentage of W. C. F. H. 's and as such it provided the standard for the financial 
legislation passed to protect the labour force against the unemployment 
characteristic of this period. This legislation in turn reinforced men's 
superordinate position in the labour market. Simultaneously, the interest taken 
by the state in infant mortality and the health of children supported 
legislation which increased the responsibilities of the mother for ensuring that 
her children were clothed, fed, healthy and attended school regularly. Although 
this was also the time when further provision was made for school meals and 
nurseries, the selective procedures adopted restricted provision to a narrow 
section of the working classes living in urban poverty. 
The destruction of homes, the disruption of family life, the evacuation 
of children and the mobilisation of women for essential war work rapidly 
extended social provision including measures such as the provision of meals and 
nurseries. Given the need for women in the labour force and the additional 
domestic responsibilities placed on them, such measures only marginally reduced 
their work load. War-time nurseries, albeit in a rudimentary form, represented 
agencies which had the potential of meeting the needs of children, full time 
mothers and working mothers but they were defined officially as a temporary 
measure, a "war-time hybrid" to be disbanded at the end of the war. Moreover, 
war-time conditions generated widespread concern with the disruption of family 
life, population decline and standards of childcare which fuelled an extensive 
demand for social policies to protect and support the family as part of post-war 
social reconstruction. Therefore if anything, the main consequence of the Second 
World War was to reinforce women's responsibility for childcare rather than 
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radically restructuring. 
The financial legislation passed after the Second World War reinforced 
the man-supported family household to a greater degree than in the past 
especially at the procreation stage of the family cycle. The lack of collective 
childcare provision also meant that the reproduction of children would rest 
primarily on domestic labour. Given that the war had reinforced rather than 
undermined the gender division of labour in the family, the responsibility for 
the nurture of children still rested with the mother and usually meant her 
dependence on the husband's wage. Therefore the reproduction of the working 
classes still rested on the notion of a family wage for men and that male wage 
levels should be high enough to support the average family. In addition, the 
measures implemented to further the rights, education, health and welfare of 
children again extended the mothers's responsibility for child nurture and care 
especially regarding the importance now attached to the psychic health and 
emotional security of pre-school children. 
On the other hand, the implementation of family allowances, which 
ignored the first child, provided an income below the needs of subsequent 
children and neglected to consider the increasing costs of children as they grow 
older, did little to reduce the growing percentage of the wage required to cover 
the costs of children as they grow up in the family. Moreover, given the trend 
of extending the economic dependence of children which educational reforms 
advanced and the growing costs of children in a society which encourages rising 
standards and expectations, there was also pressure on the mother to return to 
the labour force at the latter phase of the child rearing stage. This together 
with the low birth rate and the compressed fertility characteristic of smaller 
families signalled a decline in the prevalence of the man-supported household 
for the whole or best part of the family cycle. Thus suggesting that although 
financial measures play a part in the social construction of the W. C. F. H., they 
do not have the crucial determining effect that is sometimes claimed. 
The conclusion of the present study is that the lack of provision made 
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for maternity leave, (and maternity leave of sufficient length) and for 
collective childcare and the measures implemented which increase women's 
responsibility for child nurture are more important factors in maintaining the 
wife's dependence on the husband's wage and consequently in reinforcing the man- 
supported household than the financial measures adopted. This conclusion is made 
with the proviso that further research is necessary on the social control aspect 
of the welfare state regarding the distinction made between "normal" and 
"pathological" families. This is not to suggest that the welfare state plays 
only a minor part in the social construction of "normal" families. On the 
contrary, the state helps to define "normal" forms of family life which in the 
case of women means support for their child bearing and child rearing functions. 
What is required is research to establish a) the difference between the forms of 
control which evolve from this distinction, b) how definitions of "normality" 
may change historically and c) how the control exercised by the state sustains 
or undermines structures of gender inequality. 
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